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Dynamics of Adaptation 


A careful re-reading of the Chevalier text has 
confirmed my original expectation that the work is highly 
publishable. The revision has tightened the text and made it 
both far more readable and focussed. I urge proceeding with a 
definite publication plan without delay - since it is a 
particularly useful companion piece to the Book itself. 


General Comments 


The text proceeds admirably up to Chapter kh. 
(Incidentally although there may be technical problems in 
reproducing “charts would insist “as "Paid orieinelly 
that they “are essential'to the whole work). "i would masse. one 
suggestion regarding the concept and treatment of "Planning for 
the Future." Its title is very stimulating and may describe the 
Spirit. or sthe process. “Unfortunately, -et is not a" veryeuse ue 
analytical category compared with "functional" and "priority" 
Since each “of ‘these ‘could be infact planning for the future. 
The real key to this kind of planning is given on page 59 
and’ It is “the departient’ mustwci ve first consideratvon votre 
employee" and the analysis should describe and evaluate what this 
implies for a planning process whether it be functional or 
PLLOrety., “polacy ror -oreanirzatvonal. “Lifeel that the perny wale 
be-mace*more clearly°"if 2t is Set rin this kindof context tnan 
Specrived "as a “Cistinet class or “planning. 


When we move from Chapter 3 to Chapter 4 the 
cohesiveness of the text tends to break down. It is not 
simply a matter of better linkage but additionally the reader has 
not been prepared in the introduction to receive the perspective 
or’ Chapter< . 


Up to this point in the text we have been within the 
public service systems and three areas of difficulty have been 
identified in the adaptation process - the planning style, the 
political and administrative relationship and the total field of 
pressure. (In the latter case we do move outside the public 
service system). Those areas while by no means exclusive do 
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provide a useful base for launching a discussion of adaptation 
since we have been brought to the realization that these are the 
areas needing treatment. Instead, the text tends to lose the value 
and impact of this analysis. Lt first diverts the reader Uowarde 

a whole powerful, new but weakly related and weakly documented 
perspective (Chapter 4)-and then fails to identify the 

analytical foundation for the proposals in the epilogue. 


Our goal should be to utilize Chapter 4 in such a way 
as not to overpower the first three chapters since these constitute 
our documentation. One way to do this is to integrate 
Chapter 4 as a major element in the "field of pressure" analysis 
of chapter three and then end up with a summary to chapter 3 
which incorporates conclusions about the public service system 
per se and the relevance of the total social system to it. This 
will give us a more cohesive and balanced springboard for the 
epilogue. 


The epilogue in my view should rest on the notion of 
consolidation as the central concept. But unlike the present 
text it should not emphasize re-deployment as the main 
instrument of consolidation. Essentially, we cannot avoid the 
main problem which is at the centre of government. No amount 
of re-derloyment will change this because even with extremes 
re-deployment entire departments and vital centres of all 
departments will remain at the centre and without an effective 
French Canadian presence there the game is not worth playing. 

My clear preference,therefore, is the Cardina.Vepriner pie ir 
consolidation of the ~centre and this is what should be stressed 
using the unilingual unit as the structural mechanism. 

Given this re-deployment or de-concentration will undoubtedly 
relieve the adaptation burden at the centre plus capitalizing 

on a greater federal presence in tne Quebec community.With such 
basic pronosals in hand we can then link our proposals back more 
stroneiy to the process of adaption suggested by the material up 
to the present chapter 4. In other words given a commitment 

to consolidation the adaptive machinery and process takes on 
new meaning and new realism. 


Finally, the epilogue which would need fairly complete 
re-working if the above is followed, would require detailed 
revision in any event. My detailed notes indicate many problems 
with the present text. 


I have arranged to meet Mr. Chevalier in Montréal 
next week (May 14) to review the text and I would be pleased to 
discuss the whole question with you prior to that time. 
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THE DYNAMICS OF ADAPTATION IN THE FEDERAL PUBLIC SERVICE 


In the Context of Bilingualism and Biculturalism 
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Environmental Studies, University of 
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PREFACE 


This study was undertaken for the purpose of examining 
the decision-making process of the Public Service in action, 
and of assessing the actual and potential ability of the 
service to respond and adapt to the growing demands of bilin- 
gualism and biculturalism. The study team initiated a series 
of discussion groups and other relationships with selected 
federal government departments, using the Action Research 
Strategy of interest based planning. This approach to the 
study is described in Chapter I and in Appendices II and III. 
Chapter II outlines bureaucratic processes in stability and 
change, as a prelude to Chapter III which describes the 


actual field experience of the study. 


A number of courses of action to meet bilingual and bicul- 
tural requirements were articulated as a result of the field 
work largely by public servants themselves and a modest approach 
for new institutional devices was also made. The study con- 
cludes, however that this form of adaptation described in 
Chapter IV and Appendix 1 is of insufficient scope to meet the 
need for change. In Chapter V examples of more fundamental 
changes are proposed which give some indication of the degree 
of adaptation needed. Without this order of change, it is argued 
that the more modest forms of adaptation uncovered by the 


study are essentially insufficient. 


ih ek 


rr 4 ii 9 a. ig | 


cen 


Ae oe 
ae 








ge 8 ———— moot ** ba ere ste ) | 
— betestee dttw equdeaonisiey zatito one: agnor. ——— 1 

forsesek soivoA odd gritex eonemsreyob tuemerevoy, Lerabet 
add ot Wdsonqas etd? .gokntetq beesd' teexsaat to yastetza ——— 
TIT bos IZ eeotbasqgA ait ane I seqed® of bodPeoee Bt ybove =” 
bra yItlidete mi gomeegotg olteveuneted veniiewo TI segqedd _ | 
sit eedixoeeb dotdw Ill aedqsid ov phuflosd 8 a8 ſgtiscto J 
otbuse edgy Lo o roges blolt Lentos | 


J 


‘wlotd bos Laggailid Joom 0% aolt98 20 weetios So te dmurt A o 
ie Blett ene to vistas Bs bois luohdie oxaw edasmersiupert Lerust 
Storgqs veebom 6 bas sovioemedy ednavtee aua ve yloquss OW 
—too ybhuve eT .ebsm oats 2am epptygh Lenotsutr sens want tod 
ai hoedivtocob noltasgeba to meet eins —— eeduto oo 
aig Joam oF sqooe Srisloktinewt te et Lf xtbiveq@A bas VI weqaco 
_ Seamemsbovt exom Lo eéfomane V wesqed? al, .oyneds 40% boon 
“‘emgeb aia Io sottanibat amos ovty dotdw besoqorg ova eegmado> 
Suars of tt .egnsio to vebto Sidd daondetW . bebeen no ttadgebs: Lo 
sit yd bereveonu soktetqubs to sito? te gbon axom sit? gadt 
.dneioltiveat yliekineaes ots youde 
: 


> 





shy ie 
TABLE OF CONTENTS 


PAGE 
PREFACE ° 0 0 ° 0 0 0 ° ° ° 0 0 ° ° ° ° e ° ° ° e a 


CHAPTER I = AN ACTION FRAMEWORK 
Miratniis Actiem esearch Pie cui cc 00 04 on oy 0h 00 
FPawelb Nee PrOd CCCMSEKOLVEC, ou “cn cu oc on’ en, 0s 66 0h 04 8 0 6 


The experimental value of Action Research... 16 


CHAPTER II - TRADITIONAL PROCESSES 


The fundamental notion of bureaucracy . . « « e 29 
Theucentraivmposition of, effidiency.. . «0. «+ B87 


English Canada, French Canada and bureaucracy: 
the power of history to influence behaviour . . 4l 


How much do we learn from Weber? .. . « o « « 48 
A second theory of organization. . 6 «ss ‘s |s) 5k 
Is a bilingual, bicultural Public 


Beryl ee Lore ct Ga 2 ee go! Wi is.e * eo ew. es 65 


CHAPTER III - THE ACTION RESEARCH EXPERIENCE: 
A DESCRIPTION. 


BMV UTORMOEN Ge Somalis deren 88 
RO CY 0s UROT  yot 94 
Translation and language use .... o « « « « 109 
DaNguacHiL MeL eine wis Aral Mags. Wi wc sw el el «61S 


eOT ae Pom Area es ae ee wy oe ca Soa eee 2S 










80 
ae 
Rol 
eat 
col 


— beside oh — 7 a" 7 * 
sashes ANE — 


des * ine — 


—9 ‘© I 


“a ble od a — marca 





| a 
e < 6 \e © iy * . 1 i) — toate a —J 
als s ve v ——& 10, shew ———— ‘eat | 


. . « Bost ied to neitos Latiensheu® ed? | . 1 





ses octet tae te notdiaog —— ont: I 

| J 

\osirueemwd bas sbhaast done? ,sbaaed sietigod ~~ 

 nuotveded sorauliat of Yaodecd to sewed J 

es + # « Ttgdel mex? meal ow ob dowmt woil ie 

ep a se ese * Rossen dagxo ie) rood baoosa J— J 

roe ge Lavardtu td, ea gcok Lid s eT — 

~ ° ? * * * a 2 8 5 — — —— — 
a ay 

; . iy 7 om 

re . 


Cc | oad! 
sii irs" ca lees alice rae be ean 





CHAPTER IV - THE ACTION EXPERIENCE: AN EVALUATION 


csovernmmental structure . «1.16 + e«e-eeee 
Pressures for > changee2ic i. ce ole es 0 « « 
Graphic illustration of change . . . o «© eo « 
Obstacles to change. .o.« « o's « #0 «6.6 
Planning fortcnaneee! hie seve hions Mel-s a he %e 


Conclusion ° 0 ° ° ° 0 0 0 0 0 ° ° o ° 0 0 0 


CHAPTER V - THE DYNAMICS OF ADAPTATION 


BEAATCOFADETSDECUIVG totes c sin kotere vets tate 
The Public Service in this new perspective . 


R@USGLOYRORG 


APPENDIX I = AN INTER-AGENCY PROGRAM OF ADAPTATION 
TO BILINGUALISM AND BICULTURALISM 


General Guidelines 2... « + « 0/5 « 8 « « «+ « 
A four-point program of adaptation . . . o .o 


Courses of action already developed by 
Action Research). ole sou. “ot oF es) oe 6 


Recruitment courses of action .... «+o e 


Courses of action contributing to the 
bicultural environment of the Public Service 


Evaluation of language training and 
selected courses of action . .« « «© © © e © e 


Conclusion ° ° 0 0 0 0 0 0 0 ° ° ° 0 0 ° ° ° 


° 


° 


iv 


PAGE 


192 
197 
200 
223 
231 
250 


252 
260 
266 


281 
283 


288 
306 


318 


sya 
341 








: 


eon 


— 


Oe 
-S Oa. 
oe ema 
i } 


| 
0 : ..* 4 ws X 3 
7 ti J ’ 5 
9J 3— 7 
mee 7h: — 
J ‘ ‘407 ; aries 834 i ms ; 
cg 2) hee ae mee 
’ J We Bey 


ota ta eaped>) * aetterteu (Es igen 





7) 
6 


tite % ysaneds 63 esisadego > 4 
— a » pais <0? gobi ts 
«© WAS wo Me te Oe me eh oo teskoaeg a) 


WOMTATIARA 32 ep Tati ® CHT = inal 


“ e * a 6 


é subtssqered sogtebes 


‘ 
evidonqeieg wen std? at sotriel obldet-ent 7 


, Joomyoheebedt 


ic) 
hy 
. 7M — J— om aoa! Lebiey Serered 
‘ nodtadgaba ‘to siatgorq Jaiog-suyt A 
yi baqolaveb wos tt⸗ motvos ‘io eee iro} ay 
“6 * * a’ @ ° v so'resees aolaoa od 
— Aoijos To BSR EO detect twas 
sft od ‘edad kadtion Hottos to 
apivtat obfdad edd Do Sotemmottvrs fanw Pitiotd 
ots yotibers squvgnat ‘lo aoidemfeva 
. . aca + +) BOddSR Le aeetwoo befsetee 
ae we be a Bee ee we «) OSETOROY = 
ff 





APPENDIX II = THE STRATEGY OF INTEREST 
BASED PLANNING 0 0 0 0 0 0 ° 0 0 e@ ° 343 


APPENDIX III - INTEREST-BASED PLANNING IN 
— . 6s 6 5 es 367 


APPENDIX IV - A WIDER RANGE OF PERSPECTIVESIN THE 
BUREAUCRATIC STRUCTURE - FOR IMPROVED 
INTER-AGENCY CO-ORDINATION .... . 390 


Punt uee mami ni stration DeLee: wok ccoteivven Sade. Cebus 391 
A weak point in the Public Service structure. . 391 


The meta-problem = its effect on the 
weak point °o 0 0 0 ° ° ° 0 0 0 0 0 ° o e ° 2 e 399 


A role identification scale = to provide 
a wider range of perspectives . . « © o « « « e 402 


TO BOL SOR SOOM. sg cl. et con oe wen Oe en phim cee as L409 
An incremental, adaptive process . . » « o e« « 4.26 
Some theoretical considerations . . © o « 6 « e 129 
UR iC ahd oars be ieee Od a Nak id Se lliom en lbe teusl io 447 


APPENDIX V - ACTION RESEARCH WITHIN THE PUBLIC 
LOM DLADSION, buauy dal hehe ean nodes 


‘Vy Wi " ae { 9 : WEBS * is — — 
— ——— rE a iif * 
—— ARO =O” SRS: £4 ay — 


oes ee w + » Detteb ——— otidud 
awmtopise eotvrec siidwt alg aL atoa dsew A 


odd no goelts ect - me meidoxq~stem edt 


i © @# wee 4 | * Pe a) ee ee ee ee ee a | ‘* sa tog xXaeow 
sbivorq o¢ - elese aoktactikvneh? slow A 


Gg) gee |. eawbdoege req to epnss tebiw 2 

Cee we ere tea query, Tromdvbe ed 

ie la dann a ‘aaeacig ‘evittgabs  fsdmomenoni ah 
A anodtacimb derios Sao bieroeds eae 


QUA ICE 


t 
MOT La 
— 


— — 








a 





THE DYNAMICS OF ACTION 


Action Research Project 


CHAPTER I 
AN ACTION FRAMEWORK 
What is Action Research? 


If one thinks of the Commission's task as having two main 
parts: first, to establish the true nature of the existing state 
of bilingualism and biculturalism in the Public Service, and second 
to recommend changes, then Action Research focussed on the second 
phase. It was based on the assumption, namely, that the Public 
Service would be found to be less than perfectly bilingual and 
bicultural and that more or less radical changes would be required. 
On this pre-supposition the Commission authorized the Action 
Research team to put together a modest program which would encour- 
age department officials, who in the last analysis will have to 
implement solutions, to take on the responsibility for adaptation 
immediately, experimentally, in terms of their own needs and objec- 
tives in the hope that we (and they) would learn from the changes 
as they occurred. Such research focussed not on whether changes 
were needed, nor how many, but on how to bring them about, and if 
the mechanisms were present in the Public Service itself to effect 
them. This research, it was felt, would be dynamic since it would 
not study in detail the very situation which would have to be 
altered. It would, hopefully, stimulate an innovative atmosphere, 
test the feasibility of possible recommendations, and give the 


Commission a ‘feel’ for the milieu of the Public Service. 
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In effect, we began with a null hypothesis, namely, that if 
there was a problem as there appeared to be, nothing further was 
needed to solve it than the co-operation of the public servants 
themselves.* Rather than assuming at the beginning that drastic 
measures were needed, we began with the opposite assumption as a 


working hypothesis, that nothing drastic was needed. 


The central aim of the Action Research program, then, was to 
study the policy and operation of the administration of government 
departments insofar as they concern bilingualism and biculturalism 
related to the possibility of inducing change. Policy-making and 
operations of administration in a real-life situation are a complex 
web of social processes; that is to say, they are not simply a 
function of organization charts or of individual attitudes. 
Looking directly at the processes of human interaction which occur 
in a social setting such as the Public Service makes special 
demands on the researcher. 

"There is a special technique in studying the 

informal organization of {an organization) ... 

In the first place, it must be remembered that 

no amount of study of individual people will be 

likely to give much information: the unit of 


observation is the social relationship rather 
than the individual (italics ours). The 






* Cf. Speech made by Maurice Lamontagne, President of the Privy 
Council, in the House of Commons, June 12, 1963: "The govern- 
ment has already announced its intention of taking steps to 
ensure that the federal administration, including crown corpo- 
rations, will be bilingualism character. That objective has 
already been set forth in the terms of reference to be given 
to the Royal Commission on Bilingualism and Biculturalism. 
However, the government does not intend te wait for the 
recommendations of that Commission before taking concrete steps 
in that field. We are now preparing a comprehensive plan, to 
be put into force by stages as soon as it is completed... A 
special cabinet committee has already been formed to prepare 
that comprehensive plan as well as the necessary reforms in 
government organization. 
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behaviour and opinions of the members as 
isolated individuals may be different from 
their behaviour and opinions when they come 
to be integrated into a group...... This 


is a fundamental axiom of social psychology". 


This meant that we had to get into the departments, 
and do so without assuming the role of threatening outsiders, 
since, to be successful, we had to try to see how the 
problem looks from the inside. We therefore approached 
top-level civil servants, and proposed to sit down with them 
to work out practical schemes to deal with the problems 


they saw in the field of bilingualism and biculturalisnm. 


The advantage of actually involving ourselves in the 
life of the group which was making the policy and carrying 
it out, we felt, was that it would give us a better picture 
of how departmental groups might deal with the problem, 
because it was the group working on the problem. What we 
did was to take the administration as we found it, to react 
with it, pinning our hopes on becoming part of it and by 
doing so, to find out what really went on. If we were 
successful, we could establish a good relationship with 
the department: get inside their structure and their pro- 
cesses and then with them define the problem and shape the 


solution. 





I. J.A.C. Brown, _The Social Psycholog ae ie Bre 


Penguin Books Ltd., Harmondsworth, Middlesex, 1954. 
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The appropriate method for such an endeavour, we felt, 
was Action Research. Action Research (sometimes called 
tparticipant research’) is not new in the social sciences: 
however it has only recently begun to become prominent, and 
a word of explanation may be useful. The idea was developed 


in the field of psychology: 


"Partly in response to the challenge of dealing 
with complex heterogeneous groups, and partly to 
transcend this artificial dichotomy of ‘*two types’ 
of social scientist, there has developed a new 
field in social psychology, especially associated 
with the name of Kurt Lewin and appropriately 
designated as Action Research. Action Research 
Simply is the application of scientific procedures 
to real social problems. More specifically, it 
concerns itself not merely with discovering the 
causes of these problems, but also with finding 
the means for dealing with them and applying 
these means as the most effective method of 
bringing: about change". 


Action Research has also found wide application in 


Applied Anthropology. 





. hardld’ My rosh ansky, "Projective T rig VACtron — 
Research; Disguised, Diagnosis and —— — 
eds. Lawrence Abt and’ Leopold 
Bellak, Alfred Knopf Ltd., 1950, pich63: 


3. "The Society for Appiied Anthropology" consists of 
psychologists, anthropologists, and sociologists 
interested in the application of the theory of informal 
primary groups in the solution of governmental and 
industrial administrative problems. 
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The term *’Action Research’, however, denotes not so 
much a technique or a precise methodology as a philosophy 
and a commitment .* If it offers special advantages, it 


also creates special hazards: 


"The research program of the action researcher set 

up within the framework of a group desiring significant 
social action must be guided closely by the needs 

and interests of the group in order to bring about 
this change. Thus from the moment he enters the 
community the action researcher must focus his at- 
tention upon what the community regards as significant. 
His role in the community is a subordinate one". 


'The action researcher interactswith the com- 
munity in which he is working and finds special 
limitations imposed at every level of his work 
from the choice of problem areas, the specific 
formulation of the problem, the selection of 
procedures, the presentation of his findings, on 
through to their application...! 


XL. Cf. K.O. Dike in the "International Social Science Jour- 
nal", Volume XVI, No. 4, 1964, page 509: "™...One may 
note also in the social sciences a general shift in em- 
phasis toward the study of the dynamics rather than the 
statics of society... The sociologist and social 
anthropologist likewise are less preoccupied with a 
description of the functioning of societies at a partic- 
ular point in time and more concerned with discovering 
processes of change. The political scientist has tended 
to abandon the study of political institutions as static 
entities and °human nature’ as a given quantity in 
favour of the study of political processes and the 
responses and interactions in terms of human personalities 
and their environment 


5, Proshansky, Projective Techniques, pp. 464-65. 
6. I. Chein, S.W. Cook, and J..Harding, The Use of 


Research in Social Therapy, cited in’Proshansky', projective 
Techniques, p. 465. 
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Thus while Action Research is an established scientific 
approach to investigation, nevertheless we were in many 
ways breaking fresh ground and we had to learn as we went. 
To know what one is searching for generally is not to solve 
the particular problem of how to develop an appropriate 
methodology, nor the equally difficult question of how to 
evaluate the significance of the results. This first chapter 
is devoted to describing how the project developed and what 


we believe can be learned from it. 


How the Project Evolved 


The original project, as described in the proposal of 
May 21, 1965, envisaged an active role for the Inter-Depart- 


mental Committee on Bilingualism and Biculturalism. 


The central idea was that it was better for the Public 
Service itself to begin the process of adaptation immediately 
and to accept the responsibility of conducting its own 
research program, than for it to declare a stand-still 
until final details of the Royal Commission's report and 
subsequent government policy became known. It was proposed 
that the Public Service set up its own research program, 
under the Inter=-Departmental Committee. The Commission 
research team would help to get the program started and act 
as advisors (and observers). The Commission and a committee 


of public servants would evaluate results jointly. 
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In very general terms, two major steps were suggested, 
(1) a bicultural institute, devoted to developing greater 
knowledge and understanding of the problem, and (2) a series 


of experimental language training projects. 


However, the I.D.C. (Inter-departmental Committee) 


declined to co-operate. It was not interested in our 


7 


approach. At the time this seemed to be a severe 


blow: in some ways, however, the refusal to co-operate 
turned out to be a blessing in disguise, because it resulted 
in a more adventurous, experimental program than the I.D.C. 
would have been prepared to sponsor, judging from what we 
have since learned of their style of approach to problems 


and their general attitude.§ 


— 


7. For a history of our relations with this body and a des- 
cription of their approach and planning, see chapter’ 4, 


8. "Departmental Discussion Groups" = Internal Action Research 
Working Paper, June 18, 1965. , | 
"From the tenor of recent meetings, the attitude of the 
senior public servant to bilingualism and biculturalism 
begins to take a clearer shape. The remark about waiting 
for things to "distill out" is revealing. 
"In a sense, the senior public servant tends many large 
“and live issues by holding them at arms length, giving 
them an occasional educated prod, watching others prod 
them and observing them ripen and develop or wither away. 
Almost all his problems can be (indeed have to be) treated 
this way. Because he is conditioned to this kind of res- 
ponse, it takes more than a merely efficient senior public 
servant to recognize the truly urgent problem, the one 
which must be attended to right away. In this respect, 
the pressure for fast action usually comes from outside, 
logically from the political level. 
"The pressure for fast action has not come from the 
political level in the case of B. & B. There was some 
urgency written into the original terms of reference of 
the senior public service inter-departmental committee 
on B. & B. but it appears that this pressure has not 
been followed up". 
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Fom the middle of June to the first of July, 1965, an 
alternative approach had to be devised. The problem was 
this: Action Research, by its nature, requires a commitment 
to action on the part of the group undertaking it. Such a 


commitment did not seem to be present. How to encourage it? 


One possibility was a direct approach to the political 
apparatus. The danger of this was that, in going over the 
Heads of the departments, the resentment so engendered among 
civil servants could diminish the probability of necessary 
co-operation. A second way would be to persuade certain key 
*mandarins’ to use their influence to get the I.D.C. moving. 
But, by this time, the idea of a third approach had begun to 
take shape. Instead of trying to work from the centre out, 
might it not be possible to make a number of approaches at 
the departmental level, and by encouraging parallel programs 
to evolve out of the departments’ needs, thus to put pres- 
sure on the central agencies, the I.D.C., the Treasury Board, 
the Civil Service Commission, to respond. In other words, 

a policy of incrementalism, or as we came to call it, 
Progressive Linkage Planning. In this manner, a comprehensive, 


Public Service-wide program might be put together 


— 
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synthetically.” The core of this idea was to deal with a 
large number of key decision-makers in a short time through 

a series of departmental discussion groups, to identify 
problem areas and commit the departments to programs of 
change. Reactions of selected management people, public and 
private, on whom we tried out the idea, were very favourable; 
they believed the approach would work, and they made a 

number of valuable suggestions about how to set up the 


departmental discussion groups, which were subsequently 





"Departmental Discussion Groups": Internal Action 
Research Working Paper, June 22, 1965. 
"One may wonder why so little has been done through the 
Inter-departmental Committee on B. & B. Possibly if 
more time and support had been given- by the public 
servants to a commitment for change, more would have 
been done, (or if the Government had made it urgently 
and frequently clear that action was required). 
"On the other hand, there are severe handicaps to an 
instrumentality like an inter-departmental committee 
initiating useful courses of action in a case like this. 
Apart from the lack of staff,.and the emotional distinc- 
tions conjured up by the problem, there is the guestion 
of its definition (coming to grips with it), which 
appears to be beyond the normal range of responses of 
the successful public servant. Add to this the fact 
that the individual departments tend to be each an ad- 
ministrative power pinnacle, and the enormity of the 
problem becomes apparent. 
"The creation of an embryonic B. & B. planning process 
at the departmental level, where action decisions can 
possibly best be initiated, adds a new dimension to the 
situation. The departmental planning process can generate 
demands on the central agencies = Civil Service Commission 
and Treasury Board, which it is their function to evaluate 
(or resist). 
"Previously the pressure (which existed only in theory) 
was supposed to go out in a permissive way from the 
central agencies, aided and abetted by the inter-depart- 
mental committee. This was the spent pressure generated 
by government edict". 
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incorporated in the program. By the end of June 1965 a new 
research design had been worked out. The first departmental 


meeting was held on June 30. 


The first step was to speak to the Deputy Minister of 
each department we intended to deal with. From him we at- 
tempted to find out what the department had done to date, 
their future plans and priorities and whether he would 
agree to a discussion meeting of the senior officials of 


the department. 


We emphasized to him that we were there to co-operate 
with him, not to investigate. We made ———— of the 
Commission’s concern for practical solutions, and our 
belief that the opinions of men on the firing-line mattered. 
We emphasized the confidentiality of the meetings, and our 
concern for getting down to practical brass tacks as soon 
as we could. We told him we had ideas ourselves and wanted 


to hear his. 


From these unstructured interviews, we got an idea of 
the facts of the situation and began to size up attitudes. 
Although there were many delays, on the whole we were 
received courteously. Our impression was that there was 
considerable anxiety about the situation .among the senior 


people we spoke to, but of an unfocussed kind. There was 
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concern, also, that the Commission might be pressured into 
radical, *half-baked* recommendations which might do more 
harm than good. Some said they appreicated our approach. 
At least in one case, that of a French-Canadian Deputy 
Minister, we were told that one of the main benefits of 
our approach he saw, was an opportunity to find out about 
the attitudes of his senior officials, without being put 
in the position of having to ask them directly himself. 
One thing in particualr struck us: for the most part, our 
discussion groups were the first systematic approach depart- 
ments had made to planning in the area of bilingualism and 


biculturalism, or even to talking about the problem. 


The first meeting was largely unstructured. We explained 
what we were doing there, and what we expected of them. At 
some of our early meetings, we experimented with certain 
discussion techniques. For example, we prepared a set of 
four timages*, which described two stereotyped English at- 
titudes and two French. After two or three trials, however, 
we decided there were more economical ways to achieve our 
aims, and dropped this idea. Our original concern had been 
to arouse interest: it very rapidly became how to keep the 


discussion focussed on realizable goals. 
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Each meeting, of course, had its own chemistry. We had 
tried to select as wide a spectrum of departmental activities 
as limitations of time and personnel allowed, for example, 
"line* departments, ‘service’ departments, scientific agencies, 
and so on. We aimed at departments with English-Canadian 
Deputy Ministers and French-Canadian Deputy Ministers, with 
strong and weak French-Canadian representation. We found, 
as one might expect, that individual Deputy Ministers have 
quite different ways of handling meetings and dealing with 
their subordinates, ranging from thoroughly democratic-to 
surprisingly autocratic. These factors naturally affected 


the course of the meeting. 


We attempted to end this first meeting with some sort 
of agreement that one or two lines of thought showed enough 


promise to warrant a second meeting. 


We then found, if we could, a ’contact’ man in the 
department, someone below the Deputy Minister level, but 
with easy access to him, preferably an assistant deputy. 
From this point we telephoned, followed up leads from the 
discussion, prepared position papers for the consideration 
of future meetings, and attempted anything our imagination 
could come up with to sustain the impetus. If at times we 


appeared to be trying single-handed to reform the Public 
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Service, then all we can say in our own defence is that we 
knew better. This was the risk we had to take in order to 


keep the department's attention focussed on the problem. 


The project continued over a span of slightly more than 
ten months, from late June 1965 to early May 1966. During 
the summer of 1965, we approached 12 departments .?° In 
November, five more departments were added.t1 We recorded 
more than 150 contacts, interviews, discussion groups and 
other sessions where we sat in as observers. The following 


diary of contacts with two departments, illustrates the 


process: 


Department X 


June 22. Interview with the Deputy Minister 

(Chevalier, Cartwright 
June 29 _ First group discussion (Chevalier, Cartwright) 
July 21 Second group discussion 


(Chevalier, Cartwright, Findlay) 


September 9 Short meeting with the Deputy Minister's 
Executive Assistant (Cartwright, Lyman) 


10. Citizenship and Immigration 11. The Treasury Board 
Dominion Bureau of Statistics Civil Service Commission 
Economic Council of Canada Trade and Commerce 
Forestry Finance 
Industrial Development Bank Northern Affairs 
Industry 


Mines and Technical Surveys 
National Harbours Board 

National Film Board 

National Health and Welfare 
National Revenue (Customs & Excise) 
St. Lawrence Seaway Authority 
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October 29 


Jan. = Feb. 


February & 

February 9 

February 17 
February 21 
March 11 


March 23 


Department Y 
July 
August 


August 30 
August 31 
November 3 


December 22 


December 30 
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Joint meeting between departmental officials 
and ©C.S.C. representative (Lyman, Walden) 


Series of phone conversations and one meeting 
with Deputy Minister's Executive Assistant 
(Lyman) 


Meeting with an Assistant Deputy Minister 
(Findlay, Lyman) 


Telephone conversation with some Assistant 
Deputy Ministers (White) 


Phone conversation with meray Minister's 
Executive Assistant (Lyman 


Group discussion within one branch of 
department (Taylor, Lyman) 


Meeting with Deputy Minister and Executive 
Assistant (White) 


Cocktail evening session with Assistant 
Deputy Minister (Findlay, Lyman) 


Various attempts to reach Deputy Minister 
by phone and appointment 


Further unsuccessful attempts to arrange 
meeting with Deputy Minister 


Meeting with Deputy Minister (Chevalier) 
Meeting with Deputy Minister (Chevalier) 
Meeting with Deputy Minister (Chevalier) 


Dinner party with several departmental heads, 
including Deputy Minister of this department 


Phone conversation with Deputy Minister’s 
Executive Assistant (Cartwright) 
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February 15 Phone conversation with Deputy Minister 
(White) 
February 17 Meeting with Deputy Minister’s Executive 


Assistant (White, Lyman) 
March 2 Meeting with two officers (White, Lyman) 
March-April Further contact with department's B.P.O., 
including two meetings of the B.P.0.s of 
several departments. 

The group discussion presented special problems of role 
definition. Generally, two researchers attended each meeting, 
one as participant, the other as observer. The observer 
took as complete notes as possible, while remaining unobtrusive: 
we were naturally concerned to have full reports. His 
second role was that of critic. This was an important func- 
tion, since our basic problem was that we were neither 
completely inside the departmental process, nor yet completely 
outside: we were half-way in. At times we acted as stimuli; 
at other times we wanted to blend into the woodwork to allow 
normal processes to proceed as spontaneously as possible. We 
sometimes felt we had been too aggressive, sometimes too 


rene af 
hesitant; many hours of self-criticism followed. é 





12. One example from an Internal Action Research Working 
Paper from 1965 might give the flavour: 
"Not enough attention was paid to the thinking they had 
done, the paper they had prepared, the paper they pro- 
posed to prepare and the various proposals they put forth. 
Instead of picking up the kind of thing they proposed and 
building on it, too many attempts were made to introduce 
other and distinct lines of action. This may well emerge 
in similar discussion, but the pace cannot be forced; 
Commission participants must be prepared to tart where 
the department officials are and build viable courses of 
action... Overall the meeting was exceedingly fruitful... 
The clear identification of the control agencies as a 
source of tension (debilitating in this instance) was a 
most useful finding..." and so on. 
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Gradually, however, we became confident that we had 
evolved a working style which was effective. Altogether, 
seven of us worked extensively on the project: we came 
from different disciplines and backgrounds, but we quickly 
developed a harmonious working relationship which permitted 
us to be ruthlessly critical of each other’s performances 
and ideas. There were many strategy sessions and hours 
spent trying to evaluate what we had learned, and plan the 
next step. In other words, we had to bear in mind we were 


conducting research as well as stimulating action. 


Within a comparatively short period, we had succeeded 
in isolating a wide range of courses of action. A number 
of these were pushed ahead by departments into an advanced 
planning stage, and some resulted in actual initiative, 
with the result that we were able to begin to assess their 
value. A full description of the process is found in 


Chapter 36 


The Experimental Value of Action Research 





We must now turn to the critical question. What is 


the value, to the Commission, of the Action Research project? 


i 


In the first place, we believe that we may have accom- 
plished something towards creating a comsciousness of the 


problem of bilingualism and biculturalism within the Public 
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Service, and perhaps in the process, bringing about a more 
favourable climate towards change, merely by talking to 
departmental officials, listening to them as they defined, 
through discussion, how they saw their problems, and by 
helping them to enunciate practical programs. We tried to 
assist them to confront the issue on both the intellectual 
and administrative levels. And we would offer as one pre— 
liminary hypothesis that a resolution of some of the prace 
tical difficulties of bilingualism and biculturalism will 
do more to promote an intellectual grasp of the problem than 
the reverse. In other words, to try to solve a problem is 


one way to understand it. 


secondly, as we have noted, we isolated a number of 
practical courses of action which, if adopted as part of 
a comprehensive government program, caiid be effective in 
relieving specific problems in the field of bilingualism 
and biculturalism in the Public Service. Some of these 
have been explored only in idea form, others have been 
tested to some extent, but even where they never got off 
the drawing board, we have tapped the advice of practical 
administrators. These courses of action will be discussed 
in greater detail in Apsendjix T,and we hope may form the 


basis of some specific recommen ations by the Commission. 
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We must state our opinion, however, that even if all 
of these courses of action were effected (and they represent 
all the feasible —— senior government officials in fif- 
teen departments, including some very major ones, came up 
with in our presence), they would not in themselves result 
in the kind of fundamental change which might reasonably 
be envisioned by the Commission. In the end, they amount 
to what one might call ’tinkering’ with the system = adjust- 


ment, as opposed to real adaptation. 


We suggest that there is a further way the Action Research 
experience may be of use. Two fundamental questions present 
themselves to the Commission: whether the Public Service 
is on the way to resolving the problem by itself, and what 
its reaction would be to an intensified campaign to introduce 
bilingualism and biculturalism into administrative practices. 
Both of these questions raise the matter of prevailing ate 
titudes within the service since, particularly where the 
impetus for change originates from outside, antagonistic 


attitudes could seriously hinder any program, ?3 


The initiative to adapt to a new situation may originate 


from within an organization, spontaneously, or it may be 


13. Marvin B. Sussman, "The Sociologist as a Tool of 
Social Action". Soc: .n Action, ed. Arthur B 
Shostak, Dorsey Press. 1966.. For i 
power of a public Sere AU neg? to resist attempts to 
introduce change, see S. M. Lipsett, Agrarian Socialisn, 
Los Angeles, University of Califor rnia Press, 1950. 
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taken in response to external pressures, In either case, 
the course of events will be influenced by the structure of 
group attitudes, but in different ways. This requires some 


explanation of the relationship of attitudes to action. 


The manifestation of attitudes in the Public Service 
is, in large part, a function of group interaction. That 
is to say, whatever personal attitudes may be held by 
individuals, their actual influence on policy formation takes 
place principally within the context of departmental activities, 
where the individual is subject to the influences of his 
peers and of departmental needs and traditions. But it 
should be remembered that, im a healthy working environment, 
there is a strong tendency for members of a group which 
works together to hold common, attitudes on questions of 
importance to the group. +4 (Some psychologists go further 


to argue that attitudes occur as a result of group inter- 


— — 





action, but it is not necessary to accept that position 
for the purpose of this argument). As result, knowing all 
the personal attitudes of people in a department is not a 
certain way of knowing what we might call the departmental 


attitude. 


We might make this point another way. 


‘14. See Lazarsfeld and Katz, Personal Imfluence, The Free 
Press, 1955, for am excellent survey of research in 
this field. 
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For the purposes of exposition, we might single out four 
different persomal attitudes to the introduction of a greater 
measure of bilingualism and biculturalism in the Public 
Service. The first we Waid call “overly hostile". Since 
it is not uncommon for hostile attitudes to be disguised, we 
might term the second elass "overtly favourable-covertly 
hostile", We shall call our third category “overtly-covertly 
favourable", but with the qualificatioa that this attitude, 
though favourable, gives the matter a relatively low priority 
in relation to other concerns, and is therefore unlikely to 
result in follow-through om a program in the absence of 
stronger extermal motivating forces. Our fourth category is 
also “overtly-covertly favourable" but determined to follow 


through as a matter of high priority. 


It will be readily apparent that these four different 
attitude structures will have very different mediating 
influences on the success of adapatation to bilingualism and 
biculturalism. Ome fact in particular, however, should be 
noted. Im relation to the probability of initiatives occur-= 
ring as the result of pressures coming from within,.we need 


think only interms of two categories, those who are prepared 


to go ahead and those who, for ome reasom or another, are 








not. This second greup includes the first three categories 


deseribed above. 
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Standard testing techniques will have no difficulty 
in distinguishing between hostile and favourable; it is quite 
possible, although more difficult, to detect where hostility 
is masked. They will have the greatest difficulty in dis- 
tinguishing between the third and fourth categories, that 
is, between the degrees of commitment which lead to positive 
action, or on the other hand, fail to generate quite enough 
energy to break through the barriers of inertia, or of 


actual resistance. 


The categorization of attitudes above is perfectly 
arbitrary in character: it would be more accurate to picture 


the distribution of attitudes along a continuum. 


At a certain point on the continuum, we shall find at- 
titudes sufficiently in favour of change to result in action 
which will overcome objective obstacles, such as Treasury 
Board resistance, ministerial disinterest, and so eave 


The point of bisection will differ for each department, 


15. We leave out of account political factors, principally 
because the kind of attitude tests we have in mind, that 
is, courses of action identified by departments, did 
not necessarily require cabinet or ministerial approval. 
Deputy Ministers have the final executive say in a 
great number of matters. At the same time, since they 
also know that there are other things they cannot do 
without reference to the central agencies, they must 
decide which projects they want to push. The chances 
are good that Deputy Ministers will succeed in getting 
a high proportion of the things they determine to fight 
for with real determination. Which projects they are 
prepared to push represent a fair indication of their 
priorities and thus of their attitudes. 
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because in each case it will be determined by the interaction 
between positive: negative attitudes from within the depart- 
ment and positive- negative pressures from without .16 
Whether any decision is made and becomes effective, therefore, 
is a function of two things, personal attitudes and objec- 


tive circumstances. 


In a way, what we are saying is that the best test of 
attitudes is what people do. Consider the case of a man who 
claims to be free of racial prejudice, but who, without being 
conscious of the fact, gives up his seat on a crowded bus 
to a white woman, but does not do so to a coloured woman. 
How is one to describe his attitude, according to what he 
says or what he does? Attitudes are not something which 
have a fixed reality; they are a function of a total social 
situation. It seems we need something new in the usual 
definition of attitude: for the purpose of our analysis, 
our definition will be that which is effective at the level 


of action. 





Groups may be prepared to commit themselves to a certain 
point to get action. Whether they succeed depends both 
on the strength of their own drive and on the resistance 
they meet. Thus attitudes equally in favour of change 
in two departments may result in change in one, and not 
in the other, depending on circumstances. The converse 
also applies. Of course groups have attitudes on many 
subjects, often contradictory, and outside influences. 
do not have only one source, or direction. What is 
important to know is not a profile of departmental ate 
titudes alone, but whether they will lead to change, 
and that depends om a very complex cross-current of 
influences. 
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This point at which attitudes become effective in 
terms of actually being the springboard for action, cannot 
be discovered by opinion surveys: it must be determined 
experimentally. Action Research is a means of determining 
experimentally attitudes at the behavioural, as opposed to 
the verbal level. What we call the "course of action", 
because it is adapted to the circumstances of individual 
departments, is a disguised technique which permits an ob- 
jective evaluation of attitudes, as we define them. The 
description of the fifteen departments, from this perspective, 
may be seen as so many case studies, which permit assessment 
of the attitudes in each, and by a process of extrapolation, 
some hint of probable attitudes in the Public Service as a 
whole. Action Research studies induced changes and measures 


their results.7? 


17. A similar point is taken “Up by Amitai Etzioni in his 
book Modern Organizations, Prentice-Hall 1964 . "How 
does one determine what is the goal of an orgunization? 
In part the st oh may act as informants... (how- 
ever) we must carefully distinguish their’ personal 

oals from the goals of the collectivity... Commonly, 
too) organizational leaders quite consciously express 
goals which differ from those actually pursued because 
such masking will serve the goals the organization 
actually pursues... The real goals of the organization 
(are) those ‘future states toward which a majority of 
the organization(s) means and the major organizational 
commitments of the participants are directed, and which, 
in cases of conflict with goals which are stated-but com- 
mand few resources, have clear priority". (italics 
author’s). Etzioni recommends, in determining real goals, 
interviews, supplemented by such things as inspection 

of minutes of meetings and other documents, and analysis 
of division of labour and budgetary allocation or resour- 
ces. Our point is that Action Research was a more effece- 
tive method to discover organizational goals in the 


Public Service in relation to bilingualism and biculturalism, 


because it was what some anthropologists call a "natural 
experiment", 
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To this point we have discussed remedial actions which 
originate as a result of internal decisions, and the proba- 
bility of the Public Service solving the problem by itself. 
Of equal importance to the Commission is the ability to 
estimate the probable response of the Public Service to 
external pressure. Again, for illustration purposes, we 
might try to isolate two points on our continuum; at one 
end, active co-operation, at the other, positive resistance, 


and in between, passive co-operation. 


Active Passive Active 





Resistance Co-operation Co-operation 


How attitudes cluster about these points again may only be 
determined objectively, by test. Since strong pressure has, 
in fact, never been exerted on the Public Service to become 
bilingual and bicultural, we cannot know positively how it 
would react if there were such pressure. Nevertheless, at 
least in part, Action Research findings may offer some 


indication. 


It should be recalled that Action Research was itself 
an external pressure. Obviously, we could not claim the 
full weight of authority which a crash government program 
might exert. But a Royal Commission is not without authority, 
particularly moral authority, and we were not ignored in any 


quarter. Secondly, not all government programs hold equal 
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terror for public servants. They seem able to distinguish 
between Reverament programs which are followed for form's 
sake, and those which are really meant. We believe that 

we were able to generate as much (we think more) pressure 

on the departments we visited than the government has done 

to date. ‘Our results, then, if judged with caution, should 
offer some estimation of the probable Public Service reactions 
to intensified efforts to achieve greater bilingualism and 


biculturalism. 


In addition to specific government pressure, there is 
a general environmental pressure, which is not so closely 
focussed but nevertheless real. The governmental system 
does not operate in a vacuum, obviously. Environmental 
pressure may exert profound influences on the success, or 
failure, of any internally initiated program. For example, 
indifference or hostility to the Public Service on the part 
of ‘French Canadians could frustrate any government program. 
Later in this report we will offer an estimation, based on 
our conversations with cbpertueseas officials, of how 
strongly they felt environmental pressures and what form 


they took. 


We have in this opening chapter laid out a scheme of 
analysis which may seem ambitious. We will not pretend to 


be fully satisfied with our evidence. As we have said, we 
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had to develop our methodology and our framework of analysis 
as we went. In the situation we have described, also, there 
were many uncontrolled variables, personality factors, 
perfectly extraneous things like strikes, and so on. We 
should like to have carried on the project longer than we 
did = ten months is all too short a time in which to carry 
our a project of this magnitude. Also, we were hedged about 
with some restrictions by the Commission. Nevertheless, 
— all these reservations, we believe our findings have 
merit and deserve careful study, keeping in mind the 


considerations we have stated. 


The function of Action Research, as we see it, lies 
halfway between "explanation" and "anticipation". This 
does not mean that it is useless from both the theoretical 
and the practical points of view = but rather that its 
usefulness has to be gauged by reference to both. Action 
Research will not explain completely, or predict with 
certainty. But it does give those who engage in it something 
that comes between pure knowledge and practical efficiency, 
and that. something is discrimination - or a kind of dise- 
crimination, which makes it possible to act a little less 
clumsily and with better understanding. Discrimination is, 
we would agree, an ambiguous virtue, depending on both 
knowledge and action, yet differing radically from either 


of these taken alone. 
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If nothing else, we hope to offer a basis for an 
educated guess at latent developments in process. Was it 
Claude Levi-Strauss who observed that "an action researcher 
should be able to hear the grass growing" as he works with 


| 


groups? 
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Chapter II 


TRADITIONAL PROCESSES” 


"Experience tends universally to show that the purely bureau- 
cratic type of administrative organization ... is, from a purely 
technical point of view, capable of attaining the highest degree 
of efficiency and is in this sense formally the most rational 
known means of carrying out imperative control over human — 
beings ... Its development is ... the most crucial phenomenon 
of the modern Western state oo. ers it, a society like our 


own ...- could no longer function", 


"The decisive reason for the advance of bureaucratic organ- 
ization has always been its purely technical superiority over 
any other form of organization. The fully developed bureaucratic 
mechanism compares with other organizations exactly as does the 
machine with the non-mechanical modes of production". So did 
Max Weber describe modern large organization forty-five years 
AZO. 


* : noes 
This chapter is in some sense a detour. It attempts to set 


out some theoretical considerations which may hopefully put 
the problems examined in this report in a wider perspective. 
It does not purport to describe how the Public Service works. 
References to Max Weber and other writers are meant to chal- 
lenge: certain common assumptions. We do not outselves imply 
that we either necessarily agree or disagree with what Weber 
and others say. This chapter may be thought of as a preface 
to Chapter V. 


18. All quotations from Weber in this chapter are taken from two 
texts: Max Weber, The Theory of Social and Economic Organ- 
ization, translated by A.M. Henderson and Talcott Parsons, 
Oxford University Press, 1947, pp. 324-341; and Max Weber, 


Essays in Sociology, translated by H.H. Gerth and C. Wright 
Mills, Oxford University Press, 1946, pp. 196-244. 
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One doesn't repair a machine by talking to it. What 
then is the theoretical justification for the kind of 
group-oriented approach we described in our first chapter? 
What is the reason for attempting to change the bureau- 
cratic system from within? The bureaucracy,. in its pure 
form as described by Weber, is controlled from the top. 
What is served by dealing directly with the bureaucrats 


themselves? 


The federal administration is central to:the Commis- 
sion's task; it may therefore be worthwhile to spend some 
time to place it in its historical perspective and within 
the framework of present day Canadian society. Such a 
consideration may also prove to be helpful in evaluating 


the Action Research findings. 


The fundamental notion of bureaucracy 


The mainstream of late nineteenth century European 
sociological thought was pre-occupied with the idea of 
large-scale mass society. The German sociologist, T&8nnies, 
described two kinds of human grouping, one on the model 
of the living organism, which he called Gemeinschaft 
(Community), and which represented traditional life, and 
the other analogous to a constructed machine, Gesellschaft 


(Society). Gesellschaft was an inevitable derivation 
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from Gemeinschaft and was replacing it. With the growth 
of large organizations in the Society phase of development 
comes greater efficiency but, in the process, a price must 
be paid. The small primary groups which had traditionally 
made up the fabric of the community - the family} the 
village, the religious congregation, and all the web of 
intimate person-to-person relationships which had 
characterized that period of human life - must give way 
before the more ordered, rational, modern society. The 
typical member of this new society would be highly ‘individual- 
istic, motivated by the determination to further his own 
rational self-interest, in other words, alienated 
Teconomic man', the atom of mass society. The typical 


institution of such a society is the bureaucracy. 


The effectiveness of the bureaucratic institution 
in "carrying out imperative control over human beings" 
rests on the general acceptance of one vital principle, 
that of rationality, that is "a belief in the ‘legality’ 
of patterns of normative rules and the right of those 
elevated to authority under such rules to issue commands 
(legal authority) ... Obedience is owed to the legally 
established impersonal order", not to the persons who 


exercise the authority, except "by virtue of the formal 
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legality of their commands and only within the scope of 
authority of the office". "Modern loyalty is devoted 
to impersonal and functional purposes ... it does not 


establish a relationship to a person", 


The fundamental basis of a bureaucratic authority, 
then, is a social contract, general agreement on a set 
of enforceable legal norms, on the grounds of either 
expediency or rational values. The rational body of 
law so created "consists essentially in a consistent 
system of abstract rules". The duty of the bureaucracy 
is to administer the application of the general precept 
to specific cases. Within this system, however, the 
individual has freedom because he owes allegiance to 
the law, not to the person who administers it. He is 
constrained to obey a person in authority, “only within 


the sphere of his rationally delimited authority". 


What are the specific characteristics of the ideal- 


typical bureaucratic structure? 


The “typical person in authority occupies an office". 
This means that "(1) the members of the administrative 
staff should be completely separated from ownership of the 


means of production or administration, (2) there is 
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complete separation of the property belonging to the 
organization ... and the personal property of the 

official, and (3) there is a corresponding separation 

of the place in which official functions are carried out, 
the tofficet in the sense of premises, from living 
quarters". Private life is emotional, and emotion has 

no place in the conduct of public business. "Administra- 
tive acts, decision, and rules are formulated and 

recorded in writing, even in cases where oral discussion 

is the rule or is mandatory". Spoken language is evanescent, 
and open to misinterpretation; written documents are fixed 
and permanent. Spoken language is full of emotional colour; 


written language is cool and rational. 


Kach office has a clearly defined sphere of compe- 
tence in the legal sense, "which involves a sphere of 
obligations to perform functions which has been marked off 
as part of a systematic division of labour". "The regular 
activities required for the purposes of the bureaucratical- 
ly governed structure are distributed in a fixed way as 
official duties. The authority to give the commands 
required for the discharge of these duties is distributed 
in a stable way and is strictly delimited by rules 
concerning the coercive means, physical, sacerdotal, or 


otherwise, which may be placed at the disposal of officials". 
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Employees "are organized in a clearly defined 
hierarchy of offices". "The principles of office 
hierarchy and of levels of graded authority mean a firmly 
ordered system of super- and subordination in which there 
is a supervision of the lower offices by the higher ones", 
which means a right of appeal by the citizen from any 
official's decision to a higher authority. The official, 
then, is "subject to strict and systematic discipline 
and control in the conduct of the office". This does 
not mean, however, that "the higher authority is simply 
authorized to take over the business of the ‘lower’. 
Indeed the opposite is the rule. Once established and 
having fulfilled its task, an office tendsto continue 
in existence and be held by another incumbent". 

Authority is not the arbitrary prerogative of those of 
higher levels, officials are "subject to authority only 


with respect to their impersonal official obligations". 


Office-holding "constitutes a career", "Official 
activity demands the full working capacity of the official", 
"the office is treated as the sole, or at least the 
primary, occupation of the incumbent". "The position of 
the official is in the nature of a duty™. “Candidates 


are selected on the basis of technical qualifications. 
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In the most rational case, this is tested by examination 
or guaranteed by diplomas certifying technical training, 
or both. They are appointed, not elected". Furthermore, 
"the management of the office follows general rules, which 
are more or less stable, more or less exhaustive, and 


which can be learned". 


"Officials are remunerated by fixed salaries in 
money, for the most part with a right to pensions. Only 
under certain circumstances does the employing authority 
.. have the right to terminate the appointment, but the 
official is always free to resign. The salary scale is 
primarily graded according to rank in the hierarchy; but 
in addition to this criterion, the responsibility of the 
position and the requirements of the incumbent's social 
status may be taken into account. There is a system of 
promotion according to seniority or to achievement, or both. 
Promotion is dependent on the judgement of superiors". 
Finally, "whether he is in a private office or a public 
bureau, the modern official always strives (for) and 
usually enjoys a distinct social esteem as compared with 
the governed. His social position is guaranteed by the 
prescriptive rules of rank order ... Normally, the 


position of the official is held for life, at least in 





—* —“ — ren J 
baa verisnusiea vent 70 ero «ohdntn wael *7 
a ee Cee 


al esiteiss bextt yd betsrenumet ome alstol320" 

yea -anoteneg oF agit 2 sigtw gunq Yeo ody s0% | onto 
ytitodsus patyolqme eft aeob noeotedemutotto aisdiss taba 

‘odd sud  dnemiatogqs edt oteninxed o¢ digit odd eved . 
gt olsoa qusise oAT .ngtsot oF sot Syswle ef Intottio 
gud ~ydoxetold eft at anes od yathnosos bebass yiitemixg 
edd Yo yatiedtencqees od .nobtedbaa aids of molsibbs mt 
falooe atinedawwont odd to edeemenivpet silt bas nolilaoq 
10 medeye 6 af siedT .dawoods aght neibes eg yom evsaze 
Asod to Inemeveldds ov ‘to ytitolnee oF gntb rooos noi somo1g 
Marolieque lo Jaemegbut edd no trebasqeb et soitomor’ 
siiduq s to soltio eteving s ak ez of serdzedw” ,yiisatt 
bas, (tot) devinss exewLs feioite fitebom eft useaus 
dgiw berequoo es meates Letooe doatteth # eyotas yifaves 
ony yd beetannsug ef mobs beoq Caboose ettt sbeurrevog edt 
edt ,yifemro .., teito Anes to selon oxaqt ros ⁊q 
nt seset de .etit aor Sted ot Aptottio edd 20 notsteog 








35. 


public bureaucracies. Where legal guarantees against 
arbitrary dismissal or transfer are developed, they 
merely serve to guarantee a strictly objective discharge 


of specific duties free from all personal consideration", 


Even the personality of the officials is regulated. 
"The dominance of a spirit of formalistic impersonality, 
"Sine ira et studio’, without hatred or passion and hence 
without affection or enthusiasm. The dominant norms are 
concepts of straightforward duty without regard to 
personal considerations. Everyone is subject to formal 
equality of treatment; that is, everyone in the same 
empirical situation. This is the spirit in which the 


ideal official conducts his office". 


"The reduction of modern office management to rules 
is deeply imbedded in its very nature. The theory of 
modern public administration, for instance, assumes that 
the authority to order certain matters by decree - which 
has been legally granted to public authorities - does not 
entitle the bureau to regulate the matter by commands 
given for each case, but only to regulate the matter 
abstractly. This stands in extreme contrast to the 
regulation of all relationships through individual privi- 


leges and bestowals of favor, which is absolutely dominant 
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in patrimonialism, at least in so far as such relationships 


are not fixed by sacred tradition". 


Weber's model is not intended to be a description 
of bureaucracy composed of its average features, but a 
theoretical construct of those features which, in his 
view, are unique to and typical of this peculiar develop- 


ment of this period of human history. 
What is its value in the present study? 


In the first place the model has a value because 
many, perhaps most, public servants see themselves as 
belonging to an organization which conforms more or less 
to a model something like Weber’s. They accept this kind 
of orderly, rational structure, broadly, as legitimate. 
Belief in the existence of a certain kind of organization 


is a powerful influence on behaviour. 


On the surface at least, there is much to confirm 
their belief; a summary inspection of the features listed 
above shows that almost all are relevant to our present 
Civil Service. Other things not mentioned, such as the 
central control agencies, the C.S.C. and T.B. are quite 


consistent with the model and represent mere extensions 
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of it. Such things as pension plans, promotion by 
merit, however, even specialization of labour and 
hierarchic authority, are merely the superficial trap- 


ping of a bureaucracy, the visible signs. 


The central position of efficiency 


There is a more important resemblance. As we will 
see in the next chapter, it was our experience that one 
of the most strongly entrenched norms in the Public 
Service is that of efficiency. Whatever the shortcomings 
in the actual operation we are admitted to at any given 
moment, civil servants hold most strongly to the view 
that their kind of bureaucracy (or since the word has 
unfortunate connotations, they might call it government 
administration or public service; it seems even ‘civil 
service’ is to be jettisoned), is in the long run the 
most efficient way to carry on the government's business 


of running the country. 


This idea of efficiency needs a closer look. It 
will be seen that the notion of efficiency is linked 
to the idea of aggregates and averages. Government 
organization is a way of dealing with large constituencies 


so as to give the best average results in the greatest 
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number of cases. It is the total picture that is 
important, not any single individual case. Economists 
adhere to this philosophy when they talk about such 
things as Gross National Product and Average Net 
Increment. Individuals may suffer on occasion, even 


while the total economy flourishes. 


"Bureaucracy inevitably accompanies modern mass 
democracy in contrast to the democratic self-government 
of small homogeneous units. This results from the 
characteristic principle of bureaucracy: the abstract 
regularity of the execution of authority, which is a 
result of the demand for ‘equality before law' in the 
personal and functional sense - hence, of the horror of 
'privilege', and the — s rejection of doing 


business ‘from case to case’. 


Bureaucratic efficiency makes its gains in precision, 


stability and reliability by its emphasis on standardiza- 
20 
tion. 





19. Max Weber, Essays in Sociology, p. 224. 


20. The analogy to mass-produced goods in contrast 
to handicrafts is the obvious one. 
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But while bureaucratic procedures may lead to 
overall efficiency, they may also falter under certain 
conditions. Centralized economic planning, for instance, 
has been under attack lately because of severe regional 


lags in a picture of general prosperity. 


Another interesting example of bureaucratic 
failure of recent date was the case of the Eskimo murders, 
where empiric commonsense pointed clearly to one decision, 
but the courts were obliged to follow the course of rational 
justice, even though it led to a nonsensical result. The 
problem in this case was the excessively great disparity 
in the societal norms concerning murder between Eskimo 
society and the larger society. Bureaucratic rational- 
ization works best, then, in a society with basic common 
norms. A society which is, in fact, bicultural presents 
special problems, precisely because the law of averages 
fails to take account of the two standards. This is a 
point of very great importance to which we shall want to 


return in our last chapter. 


Weber, in fact, goes somewhat further. "The property- 
less masses especially are not served by a formal 'equal- 


ity before the law' and a ‘calculable’ adjudication and 
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21 
and administration, as demanded by 'bourgeois' interests", 


In other words, for any group, large or small, which has 

suffered from an imbalance in the distribution of proper- 
ty, and is trying to redress the balance, the bureaucracy 
in existence makes a poor aes "The sure instincts 

of the bureaucracy for the conditions of maintaining its 

power in its own state ... and inseparably fused with the 
canonization of Ebeasbetaecy and 'objectivet idea of 


Treason of state't"™, 


A culturally distinct, economically disfavoured 
group, if we follow Weber's reasoning, may hope for little 
from an entrenched bureaucracy. Is Weber accurate? If 
he is, how closely does our Public Service correspond to 
his classic formulation? And are there really two basic 


sets of values in Canada? 


21. Weber, Essays in Sociology, P. 221. 
22. Murry Edelman, The Symbolic Uses of Politics, 


Urbana, University of Illinois Press, 1964, p. 117, 

"In a study of public housing policy and politics 

in Chicago, Meyerson and Banfield concluded that the 
political machine was consistently more favourable to 
the interests of those with relatively low incomes 

than the "reform" groups working for efficient, ration- 
alized and businesslike procedures in government". 
Edelman devotes some time to a consideration of 'ra- 
tional’ justice as against ‘empiric' justice, or 
Kodi-justice, as Weber called it. 





23. Weber, Essays in Sociology, p. 220. 
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One test for this last question might be precisely 
the attitude towards efficiency which the two major 
linguistic groups manifest. Weber, like Ttnnies, dis- 
tinguishes between rational society and the traditional 
community. The former is guided by law, the latter by 
traditional values, generally religious in origin. The 
former concentrates on action at the level of the central 
state, in the interests of efficiency; the latter on the 
smallest possible group, if possible the family, in the 


interests of the traditional concern for certain values. 


English Canada, French Canada and Bureaucracy: The power 
of history to influence behaviour 


Obviously no complex modern society and certainly 
neither part of Canada, is completely rational or completely 
traditional. To use such terms as rational or traditional 
is to talk about tendencies. Nevertheless, anyone who has 
studied, let us say the Rowell-Sirois report on the one 
hand, and the Tremblay report on the other, must be conscious 
of deep value differences between the two linguistic 
groups. At the same time, our observations of Public 
Service opinion indicate efficiency to be a key norm. One 


may wonder how well the true bureaucrat would understand 
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the philosophy of Tremblay, or if he understood it, how 
much sympathy he would feel for it. And we know the 
efficiency argument advanced by the federal government, 
in relation to health programs has been rejected by 
Quebec, even though Tremblay is now thought out of date 


by the more modern people in Quebec's administration. 


We are not trying to say the present Quebec 
government is any longer less "rational" than the 
government of Ottawa. We do believe there are powerful 
historical factors at work, which are related to attitudes 
towards efficiency and to the larger principle of ration- 


ality itself. 


Rational organization, Weber prophesized, would 
overcome and replace traditional forms wherever the 
two came into conflict, because of its superior efficiency. 
This view may have been accepted by members of both lin- 
guistic groups in Canada, but have led to divergences in 
the conclusions they drew from it. To English Canada, 
it has pointed the way of the future and been a source 
of confidence and feeling of being in the mainstream of 
progress; to the more traditionally-oriented French Canada, 


it has been a threat. 
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One key is the matter of education. "Naturally, 
bureaucracy promotes a ‘'rationalist' way of life ... 
bureaucratization ... strongly furthers the development 
of ‘rational matter-of-factness' and the personality 
type of the professional expert. This has far-reaching 
ramifications, but only one important element of the 
process can be briefly indicated here: its effect upon 
the nature of training and education. Educational 
institutions on the European continent, especially the 
institutions of higher learning - the universities, as 
well as technical academies, business colleges, gymnasiums, 
and other middle schools - are dominated and influenced 
by the need for the kind of *education’ that produced a 
system of special examinations and the trained expertness 
that is increasingly indispensible for modern ent erga 

"Behind all the present discussion of the foundations 
of the educational system, the struggle of the ‘specialist 
type of man’ against the older type of ‘cultivated man' is 
hidden at some decisive point. This fight is determined 
by the irresistably expanding bureaucratization of all public 
and private relations of authority and by the ever-increasing 
importance of expert and specialized knowledge. This fight 
intrudes into all intimate cultural —— 


24. Weber, Essays in Sociology, p. 240. 
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This reasoning, we believe, underlies one common 
English-speaking view towards Quebec and its system of 
education. The rational society is a superior form of 
human organization, this point of view holds, both because 
it is more efficient, and because it is the necessary 
condition of mass democracy. In any case, it will 
inevitably predominate in the future. Quebec's stub- 
born retention of its traditional patterns was, at best, 

a failure to adapt to modern needs, at worst, sheer 
perversity. And its schools’ failure to produce the 

kind of individuals required by public and private 
bureaucracies, exempted French-Canadians from an equitable 
share in the governing of the country by the force of their 
own choice. They should not complain when the jobs go to 
the English. This argument might continue: Quebec has 
lately begun to ‘catch up’, which is to say, to accept 

as valid the principle of rationality, and its schools 

have addressed themselves to training technically competent 
candidates for bureaucratic positions. Unfortunately they 
continue to exhibit signs of perversity. Opting out of 
such things as heaith plans is to fly in the face of the 
obvious benefits to be gained by a rationally organized 


national plan, with its advantages in efficiency. 
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Within this perspective, one would expect some 
consternation on the part of public servants to demands 
to become bilingual and bicultural. We might anticipate 
an acceptance of the idea of providing bilingual services 
to the public, where it was clear that they were required. 
The notion of conducting internal operations bilingually 
presumably could be grasped, although one could predict 
resistance. However, the concept of biculturalism would 
be most likely to evoke simple puzzlement. We shall see 
in the next chapter how accurate these assessments prove 


to be. 


To Quebec society, the matter would look different. 
To the degree that it was a truly traditionalist society, 
the very concept of rationalist society, let alone its 
overwhelming physical presence in its midst, must have 
been profoundly threatening. To the extent that Quebec 
society was a mixture of traditional and rational values, 
attitudes to modern large organization would be expected 
to be ambivalent at both the societal and the personal 
level. The ’enemy without’ could look for an ally in the 


Tenemy within’. We have noted the comparative advantages 





spe cau 


bon tobon e10M ola Jane snoto.nsw 9h sorte — 
— — gaisoubnos ‘te: nobton oat 
doiberg biucg eno Aguocichſte bogesag wd: Dkwoo, eldamuesq 
bLirow met laauo ſun da to taesnos od? snevewoH onsosdas⁊ 
868 Lisde oW. ,dasefseuq elqmis edove od: spleolkt teom ad 
‘SVOTd etttemenoces anestt, et S1HII6 worl secqaia Jxen edo mt 
net oF 


— E tool bivow retzen edt — D—— — ‘of 
Ywoeisee satlano tober: elord a apa oe goda eetaeb edd oT 


_ edt eaole Jat chelsea dotienoteay ‘Yo dqoorioe Tey arty ; 


oved tewm ,tebim ask ml esnseatd ‘twokerdg gntatedwrays 
sedeu)) taf Jnetxe edt oT .gainarsenty <ibmiioiora nsed 





,aouisy ‘Tenstvat bra fenottibers to ewseln 8 saw ydetooe oF 


betoaqxe ad biuow ne kieakmeg to egist stebom os Aobus tasa 
-" fanosteq ert bis iadptzoe ody dt0® aa apetavidns ed ot — 
eid ci vile me s0% Hook biuor ‘suoion eam at -toves 


-séasdnavis ovbiorsqne, els betes: wa — mons! 


av 44554 ws Tha, 9 — 


aa te a ag i * War 








46, 


of one type of organization in a struggle with the other. 
To retain the deepest values of one’s own traditions, 

in the face of such a presence, requires ever-increasing 
energies. One must fight feelings of inevitable defeat 

in the end. And even as the traditional society begins 
to succumb, as it eventually must (if we believe Weber), 
to the values of rational society, it may still retain its 
distrust of the actual institutions which it has always 
identified as embodying those values. Does this explain 
some of Quebec’s traditional feelings to Ottawa, we might 
ask, or to St. James Street with its corporate boardrooms, 
or to McGill, with its old associations with rationalism. 
All this assumes a great strength of traditional values 


in the mainstream of Quebec life, without being exclusive. 


Because, if we are to believe Weber, there is little 
usé in trying to fight the entrenched bureaucracy. "Once 
it is fully established, bureaucracy is among those social 
structures which are the hardest to destroy ... As an 
instrument for ‘societalizing’ relations of power, bureau- 
cracy has been and is a power instrument of the first 
order - for the one who controls the bureaucratic apparatus 


eoe Where the bureaucratization of administration has 







“stesiso ua atv e * 
—————— or a — 


i Cs 7 a 


ee -palesovont-nove: eon 



















ae rome Kea oe aa 
, i “Tested edna vec 1% —— sgt peu oo — 
Pe ie Yi “antged ydetoos Inaotitbart edd ta nove ancl bas odd nt 
ae s(redelv eveltod * a2) team elswoneve. at as vnunoxe 09 
i an ett aister {ites yom at qweksoe Lene oer to SSNARS * F 


‘ayewle eat tk doidw emotsnstival faudoa ett, te — 
nie laxe eka aeot wen ley eaods gatybodme J be PLtanebE de 
day ow «892.90 os agntios? iaantttoexd 3? hated to emoe 


anbotbisod stst0arx09 ett do tw Joorse comet #2 ot <0 Aes 
















‘ oe 
its 
R 









— E tte Agu anoltaloowas blo etki ie ol LLboM os sO. 
pan ſov Lenoisthars te dagartde Jeong 6 semuaes atdt CIA 
»e¥vianloxe aitted. suet bee inal gedeot to: x agian aan ad? at 


oleeit at pleads edel evnbter ot gulls aut ee 
wont" Host ouegrd beri »tist0es odt tigtd ov gatyxd ak wen 
. fatooa esodt gnome ef Yoaronnewd bedeeideses vite? et’ a: 
fe ch 4.4 YOudesb of Seodtat en) ate dotdw estusoutde 
-vae nud 19woq to enciveters Pyabxi Lesatoom! 203 temuixdeat2 ; 
task: edd te sugar tsar Tawon & we. bap eed aod ame: 


eusersaqe okteneuaaivd wit aloxsnoo od oho ade 102 * soba _ 
i vt i — aa 
end sotsexvetahabe te nebiackterwarned ods. — ens 


preg 


: V 
(GG ; 
Oe 






47. 


been completely carried through, a form of power relation 
is established that is practically eae nts ite 

Indeed, once established, there is a question 
whether anyone can claim to be fully in charge of a 
bureaucracy. For one thing, it controls knowledge - 
technical, specialized knowledge, and also knowledge of 
facts and documentary material which has been — en pe 
Secondly, every bureaucracy seeks to increase the 
Superiority of the professionally informed by keeping 
their knowledge and intentions secret. "In facing a 
parliament, the bureaucracy, out of a sure power instinct, 
fights every attempt of the parliament to gain knowledge 
by means of its own experts or from interest groups ... 
Bureaucracy naturally welcomes a poorly informed and hence 
a powerless suaivensieen © "The question is always who 
controls the existing bureaucratic machinery. And such 
control is possible only in a very limited degree to persons 
who are not technical specialists. Generally speaking, the 
26, Weber, Essays in Sociology, p. 288. 


27. This may be very close to what is so often described 
as ‘merit’. 
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trained permanent official is more likely to get his 
way in the long run than his nominal superior, the 
Babine’ minister, who is not a ere Terre 

What is a society like Quebec to do in the face of 
such a situation? For that too, Weber has the answer. 
"When those subject to bureaucratic control seek to 
escape the influence of the existing bureaucratic apparatus, 
this is normally possible only by creating an organization 
of their own which is equally subject to the pressure of 
bureaucratization", ‘ In other words, fight bureaucracy 
with —— Is this the meaning of the "quiet 


revolution"? 


Apart from its historical importance, what do we 


learn about the workings of bureaucracy? 
How much do we learn from Weber? 


Weber’s bureaucracy in some way is like the super- 
structure of a great mansion. There, precisely ennumerated, 


are the walls and the windows and the roof and that's the 


— — — — — — — — — — — — — — — — ——— —— —— — 





29. Weber, The Theory of Social and Economic Organization, 


eRe Lei 
30. Ibid, p. 33% 


31. Note Weber, Essays in Sociology, p. 244: "Everywhere 


its origin and its diffusion have had revolutionary 
effects". 
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shape of the chimney all right, and there’s even a 
blueprint of the rooms and corridors, but it doesn't tell 
us much of what the tenants are doing inside. The in- 


mates’ habits seem regular enough, but what is really 





going on? Can it possibly be that mechanical? 


The trouble with building machines out of human 
beings is that they tend to be only as rational as the 
human beings who go to make them up. Weber suggests the 
bureaucratic system can push humans pretty far. "The 
specific nature (of bureaucracy), which is welcomed by 
capitalism, develops the more perfectly the bureaucracy 
is "dehumanized*, the more completely it succeeds in 
eliminating from official business love, hatred, and all 
purely personal, irrational, and emotional elements which 
escape calculation. This is the specific nature HS bureau- 


eracy and it is appraised as its special virtue". 


One is prepared to grant a good deal. The pressure 
to follow the rules, to be *methodical, prudent, disciplined’ 
may lead to increasingly automatic, conformist behaviour, 


or what Veblen called 'trained incapacity’. 


32. Weber, Essays in Sociology, p. 216. 
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Trained incapacity refers to that state 

of affairs in which one’s abilities function 
as inadequacies or blind spots. Actions 
based upon training and skills which have 
been successfully applied in the past may 


result in inappropriate responses under 


a8 
changed conditions (italics ours). 
The ideal burearcracy it seems, once set up, goes on 
forever, administering the same rules in the same way, 
over and over, ordering every phenomenon of life more and 


more logically, and with less and less human interference. 


But there has to be limit. If nothing else, our 
common sense tells us there is something wrong. We shall 
offer in a moment what seems to be a more realistic 


description of the internal working of an administration. 


What is important in Weber is the historical 
perspective. What he described in such harsh bold outlines 


a half century ago has become the typical feature of the 


33. Robert K. Merton, Social Theory and Social Structures, 
Free Press, 1957. Merton’s section on the effects of 
bureaucracy on behaviour are worth careful reading 
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twentieth century, that is to say the omnipresence of 
corporately-organized life. Corporate life in the 
twentieth century does require certain specific 
regularities of behaviour which are unique to it, and 
which have given rise to such popular typifications 

as tthe organization man’, ‘the man in the grey flannel 
suit’?, or ‘tother-directed man*. It is based on rational 
principles of systematization, which are a most effective 
means of controlling the environment, and which lead some 
observers to wonder if the whole of society may not come 
to be controlled by the great siderably he? 

In fact, corporate life has become so much a feature 
of our ordinary life that we easily forget how recently 
its distinctively modern form appeared on the scene. It 
was not the prevalent mode in Canada at the time of 
Confederation, for example, although undoubtedly its 
imminent growth might have been evident to those who knew 
what to look for. Because, of course, organizations 
built around rational principles of the kind we have been 
describing did not suddenly emerge on the scene. Many 
factors, intellectual, social, and economic, converged 


over a period of time to lead to their prevalence in 


34. Cf. C. Wright Mills, The Power Hlite, 
Oxford University Press, I956. 
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Western society. The critical thing in Canadian history 
is that the acceptance of corporate life by the two parts 
of Canada was out of phase, with consequences which are 


profound, even though they are hard to measure. 


It is true that societies cannot be characterized 
simply as one thing or the other. English Canada, like 
French Canada, is a complex blend of traditional and 
rational tendencies, and many others, but it is never- 
theless true to say that the growth of corporate norms 
occurred in English Canada considerably before it did in 
French Canada, and found a more receptive bed of 
inherited values in which to flourish than the traditional 
values of French Canada could provide. It is possible to 
say this even remembering that the origins of Quebec were 
closely intertwined with the fur trade and that later, 
G.E. Cartier was one of the great business promoters 
of Confederation. So we are talking historically not only 
about the dominance of one kind of society by another, in 
which there was a clash of profoundly antipathetic values. 
Patronage, for example, is a system which grew out of 
older patrimonial values that were legitimate and humane 
within the context of that society. It was still the 


prevailing mode of government in eighteenth century 
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England (Walpole might have taught even Duplessis a thing 
or two), and it has continued to exist to the present day 
in the more traditional parts of English Canada. But to 


the burearcratic mind it is the ultimate heresy. 


Quebec has become more and more “modern”. Yet its 
Tallure' is not the same as English Canada's. What we 
might call the *mix’ of traditional and modern values 
is still different, with all that that implies in its 
effects on behaviour and thought. It could hardly be 
otherwise. The two societies have evolved in different 
ways for too long. It is possible to argue the two value 
systems are converging, but there is no sign the groups 


are yet prepared for mutual assimilation. 


The Public Service of Canada is a product of English 
Canada. It is permeated by English Canadian values. 
French Canadians talk about the English Canadian ‘mentality’ 
in the Public Service, and it is apparent that such a 
thing exists, although we would not want to attempt to 
describe it. There is a prevailing style which is strongly 


imbedded and self-confident. It is doubtful if even a 


35. Cf. Preliminary Report of the Royal Commission on 
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considerable inflow of French Canadians would have an 
immediate effect on that style. It is a certain 
thing, at least, that French Canadians who come in one 
by one will be assimilated, one by one, as things 


stand. 


What are the prospects that an organization with 
such strongly held values can adapt to accept elements 
of another culture? What are the chances that French 
Canadians in considerable numbers will be prepared to 
enter an organization so thoroughly permeated with an 
alien value system, in which they are certain to lose 
their cultural identity, at least as things are now? And 
unless French Canadians do enter the service in numbers, 
what hope is there for change any other way? These are 
questions which began to take shape during our experience 
and which we shall have in our mind as we review the 


description of our contacts with the departments. 


A_ second theory of organization 


Weber made a distinction between traditional, charis- 
matic and rational authority in describing how organizations 
function at the human level. We prefer to follow another 
lead and talk about the transition from ‘traditional’ to 


Tadaptive’ society. 
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Bureaucracies are not such rigid structures 

as is popularly assumed. Their organization 

does not remain fixed according to the 

formal blueprint, but always evolves into 

new forms. Conditions change, problems 

arise, and in the course of coping with then, 

the members of the organization establish 

new procedures and often transform their 

social relationships, thereby modifying the 

structure ... Bureaucracy in operation appears 

quite different from the abstract portrayal 

of its formal structure. Many official rules 

are honored in the breach; the members of 

the organization act as human beings - often 

friendly and sometimes annoyed - — than 

like dehumanized impersonal — 

This is an idea of bureaucracy of a very different kind 

than we have been considering. It represents one modern 


view. 


36. Peter M. Blau, Bureaucracy in Modern Society, Random 
House, 1956, p. 57. 
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Weber’s emphasis on rationalism was shared by his 
contemporaries. If one began from the premise that mass 
society was replacing old community ways, it was easy to 
go on to assume that evidences of the persistence of 
patterned informal relationships, such as families, 
religious communities, work groups, etc., represented 
mere vestiges of the old ways and would vanish in due 
time. The two phenomena, primary group life and modern 
mass society, were treated as logically antithetical and 
empirically incompatible. Among those who accepted this 


view were certain industrial psychologists. 


It was supposed that the worker must be 
studied as an isolated unit; that in certain 
important respects he resembled a machine 
whose efficiency could be scientifically 
estimated; and that the main factors in- 
fluencing his efficiency were 

(a) wasteful or ineffectual movements in 
doing his job, 

(bo) fatigue, which was believed to be a 
psysico-chemical state of the body due to 


the accumulation of waste products, and 
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(c) defects in the physical environment, 


such as poor lighting, inadequate heating, 
Ba 


excessive humidity, and so on. 


A series of experiments conducted by Harvard 


psychologist Elton Mayo from 1924 to 1927, which are now 


known as the Hawthorne experiments (they took place in 


the Western Electric factory in Hawthorne, Illinois), led 


him gradually to question the accuracy of this point of 


view. 


None of the factors mentioned above helped to 


explain the workers’ reactions. He was forced to conclude 


something else was the critical factor. 


en ee — 


The worker’s attitude toward his work, his 
belief in its worthwhileness, and his 
readiness to accept the orders of his 
superiors depended in turn on the extent 

to which he was a member of an intimate 
group consisting of his workmates - i.e. 
those working on the same team with hin, 

or working individually but in sufficiently 
close proximity to him for informal and 


38 


solidary social relations to be established. 


— — — — — — —— — — — — — — — — 


37. 9J. A.C. Brown, Social Psychology of Industry, p. 69. 

38. Edward A. Shiis, "The Study of the Primary Groun" in 
The Policy Sciences, ed. Lerner and Laswell, Stanford 
University Press, 1951, p. 48. 
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Not only were feelings of belonging to a small 
working group more important than the physical conditions 
of work, it appeared, they were in certain ways also more 


important than economic motives. 


From these insights, Mayo went on to perceive the 
possibility of a positive relation between the primary 
group and the formal hierarchial structure, which might 
lead to new modes of structural integration. He developed 
the idea of an "adaptive" society, in which small primary 
groups have a special function in maintaining equilibrum 


within the larger institutional framework. 


Since that time an impressive body of evidence has 
been gathered which lends support to Mayo’s thesis 
concerning the influence of the internal working of the 
primary face-to-face group on the pattern of group 
relations which have been formally prescribed by bureau- 
cratic authority, and the problems of relationships 


between primary group and institution. 


W. Lloyd Warner, analyzing a strike in his "Yankee 
City" series, showed the strike was due to the disintegra- 
tion of primary-group ties between various ranks in the 


technical and managerial hierarchy within the factory. 





Mi . ' a 


— ot ᷣtaaot⸗⸗ 


——— feo rata, one: fads toedpenppe rom, gu07s sats 


atom cele ayaw nigtxes at otsw yeild ,Sexseqqe $f — to 


7 . 
. 7 O 


: : : aie 
J J I 
+ a a] 
Bo. eprntiag? — nD — 












ito —— 


eit syteorsa of mo dnew ove .etdgtant susid mord 
wiamivd odd meewted soidefey evitieod a té, ytiLidtesod x 
: fisim doidw .ewttouite Lakdotave td Leurte? edd baz quOTR 
beqolovel of .moidayeetal Leuwitouste to aeebom. wan of beet 


Winning ifaw noitw af . vieroo Viltqebs" ma Ga Babl.edd 


mrcdiflinpo antaisiniem al aoisonu) felnege «A avad squortg 
} 
: -Aroweamests Lamigutidgant. tenial edo, nidtiw 
p85 mbivs to yvhod eviegseriqmi dade sont? 
sheet? stoysM ot Jiogque ebael motity Betedssay nesd _ 
lg to anitaxow Lanteznt aad To acca lt wh oa⸗ A roono 
J a _ 
wots, JO mretWeg ant m6 moots —— AAIq 
-—Jaowmd ed hedinosaia e awed? ever toidw enotsslor 
eqigemo! jsiey Le emeldaoca ea De < yrtro “igus oLtet9 tk 
De | : 
MNettiutizans hits aude Venatag seowted 
a | 
t a J 9 T 
aaæatia t ere mt aolttge b BOF REARE, pen = . a — 
| | ae os 
R⸗⸗ata a —RB ub ew At eat 943 beware Boitec “yYttD 


ails it walttes awe bap 






J — ad tie 
cat F et 


29. 


A number of other investigators came to much the 
same conclusion in other situations, namely that 
efficient operations depended on a healthy system of 
primary group relationships, which normally occur 
naturally as the result of human interactions on the 
job. When there is a serious disruption of this working 
group participation, the result is a loss of efficiency, 
and in some cases complete —— 

A very ambitious series of studies which were 
carried out on the American army during the war under 
the direction of Samuel Stouffer carried this investigation 
of the role of primary groups further. What they concluded 
was that military morale and efficiency depended on a strong 
network of primary groups more than on adherence to 
‘patriotic’ loyalties or other motives associated with the 
larger institutions. What gave soldiers in combat cohesion 
appeared to be their need to protect their primary group 
and conform with its expectations. In some instances 
where troops found themselves isolated on Pacific Islands 


for a considerable period of time, formal authority broke 


— — — — —ñ — 


39. <A vivid illustration of the dependence of large 
organizations on informal patterns of behaviour is the 
havoc which ensues from "work-to-rule"™ campaigns, 
almost as effective in their way as strikes. 
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down completely and a whole new informal organization 
appeared, with actually improved efficiency and 


morale. 


The military machine thus obtains its 
inner cohesion not simply by a series 
of commands controlling the behaviour 
of soldiers disciplined to respect the 
symbols of formal authority, but rather 
through a system of overlapping primary 
groups. The effective transmission and 
execution of commands along the formal 
line of authority can be successful only 
when it coincides with this system of 
10 
informal groups. 

It would be possible to give other illustrations 
which point to much the same conclusion. The article 
from which we have quoted is by Edward Shils and, while 
somewhat dated, it gives an excellent survey of research 
in the area. The central point should be clear enough. 


Shils expresses it thus: 


LO. Edward Aw Shils,.op. cit.«; p.6h. 
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Individuals who are members of larger 
social structures make their decisions 
and concert their actions within those 
structures, not by the direct focus of 
attention on the central authority and 
the agents who bear the symbols of that 
authority, but rather by identification 
with some individual with whom they have 
primary-group relationships and who serves 
to transmit to them ideas from and concern- 
ing the larger ine (i 

Some of the particular reasons are not difficult to 


SEE. 


Individuals conform and in return receive acceptance 
and friendship. The need to find a compatible group, among 
whom one is at ease, is usually very great. This need for 
affection and protection in turn leads to conformist 
behaviour since experiment shows individuals are accepted 
as they in turn are prepared to accept the standards of the 


group. 


41. Shils, Primary Group, p. 67. 
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Secondly, within the large organization, there is 
a tendency for people to be grouped in ways which throw 
individuals with a common background and training together, 
geologists with other geologists, lawyers with lawyers, and 
so on. The consciousness of basic interests in common 


reinforces the natural pressures to develop common standards. 


Thirdly, a more or less great substructure of shared 
perceptions, of "seeing" things in the same way, is neces- 
sary to ease communication. Only a certain amount can be 
communicated by human beings at any given time, and without 
minimum unspoken agreement on most things, too much time 
is wasted by beginning with first principles each time a 


conversation is carried on. 


A web of primary group relationships, it thus seems, 
is the fabric out of which every large organization is cut. 
However, we should be careful of trying to explain every- 
thing by reference to small groups; the temptation to 
explain everything by a theory of the importance of small 
groups roles is as deceptive as its opposite, but a study 
of their role does help to tell us what goes on in Weber's 
mansion. And it offers an unambiguous justification for 
the group-oriented approach to research which character- 


ized Action Research. 
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We might in this perspective accept Peter Blau'ts 


definition of bureaucracy: 


Bureaucracy ... can be defined as 
organization that maximizes efficiency 
in administration, whatever its formal 
characteristics, or as an instruction- 
alized method of organizing social 
conduct in the interest of adminis- 
trative efficiency .42 


Such a definition leads to a re-evaluation of what 
are the most effective means of dealing with problems 
which arise in the course of administration, particularly 
that class of problems in which adaptation to bilingualism 


and biculturalism is to be found. 


(The removal of obstacles) cannot be 
accomplished by a pre-conceived system 
of rigid procedures ... but only by 
creating conditions favorable to con- 
tinuous adjustive development in the 
organization. To establish such a 
pattern of self-adjustment in a bureau- 
cracy, conditions must prevail that 
encourage its members to cope with emergent 
problems and to find the best method for 
producing specified results on their own 


42. Peter Mc-Elan,-op.—cit.; p:° 60. 
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initiative, and that obviate the need 
Boe — — i abe aR: 
jectives o e organization. 

With this formulation we are in the strongest 
possible agreement. We think it makes a realistic 
assessment of the manner in which effective change is 
accomplished in the Public Service, by the people who 
understand its operations well. At the same time, 
we must say that in our experience, there seems to be 
avery great number of public servants, or at least 
there was a high proportion among those we met, who 
seem to adhere in their thinking to a kind of Weberian 
mythology. It seems the old bureaucratic ethos is 
still a potent factor in the Ottawa scene. Part of 
the problem in dealing with bilingualism and bicul-' 
turalism in the continuing strength of that older style 
of thinking.“ Any program of action which is proposed 
should, in our opinion, be built around the adjustive 
concept, which offers the maximum possibilities of 


real change. 





44. For an illustration of planning, old-style, see the 
report of the Inter-Departmental Committee in 
Chapter IV p. 197. 
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Is a bilingual, bicultural Public Service practical? 


One last point is worth considering before turning 
to the description of the Action Research experience. 
There is evidence from the Stouffer study of the American 
army at war that the system completely breaks down only 
when, for one reason or another, primary groups cannot be 
formed. One of the factors which may cause 
difficulties in such primary-groups formation are linguistic 
barriers, as the Army studies demonstrated. Studies by 
E.C. Hughes in Chicago also dealt with the relationship 
between immigrant linguistic groups and primary group 
formation. Such considerations lend theoretical force 
to the observed difficulties experienced in situations where 
English Canadians and French Canadians are mixed in the 
same office in which they are required to work together. 
One may at least ask in purely theoretical terms whether 
it is possible to maintain a stable efficient overall 
organization in which there is permanent friction at the 
working group level because of language difficulties. 

The answer to such a question must be empirical: a great 
deal more study and testing will be needed before the 
problems of face-to-face bilingual working relationships 


can be fully understood. If the government seriously 
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considers a program to introduce bilingualism and 
biculturalism in the Public Service, it should 

consider such a research program as a matter of 

priority. What evidence we were able to garner came 
largely from the regrettably much-publicized internal 
Action Research project. Much was said about the in- 
cident: that it was badly handled, that the views 
expressed were unrepresentative, that it created a 

forum for crackpots and so on. We regret the public 

denial which was released because we believe that the 
experiment turned up some of our most interesting 

results. Since the Commission was in itself such an 
interesting laboratory of human relations, a unique 
opportunity may have been lost in not devoting more 

study to its own operations. We do suggest that anyone 

who is interested in the difficulties of primary group 
formation in a bilingual setting should study the edited 
account of the final discussion which was held 

and which is to be found in Appendix V. We think the 
people who took part, of both languages, were above 

average in intelligence and goodwill, they did their best 
to assess their experience honestly and a careful inspection 
of their remarks will suggest some of the permanent difficul- 
ties of communication, in total terms, whick could be built 


into a bilingual, bicultural administration. 
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CHAPTER III 


THE ACTION RESEARCH EXPERIENCE: A DESCRIPTION 


Certain problems are presented in describing the Action 
Research experience. For one thing, no common pattern emerged 
in our dealings with the departments: in some cases we had 
numerous meetings with them, interviews, discussions, 
telephone conversations and correspondence over a period of 
many months; in others our contacts were brief. Not all the 
departments were of the same size, nor did all have their 
operations in the City of Ottawa. The question then is how 
to draw the descriptions of these experiences together so 


that they become meaningful. 


We have decided that the simplest way would be to break 


the descriptive data down into 5 problem areas: 


Environment 


Recruitment 


(1) 
(2) 
(3) Translation and Language Use 
(4) Language Training 

(5) 


Administration 


This device necessarily involves some repetition since most 


departments at one time or another discussed each of the 
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problem areas. Most often the departments concentrated 
their attention on one area. For this reason we feel that 
this break-down of the data is the most economical way of 


reporting our findings. 


However, because each department has its organizational 
peculiarities, the problem area of Administration has not 
been totally summarized, but is done by departments to 


take into account :their organizational character. 
(1) Environment 


The question of environment may seem to be too large 
and vague for individual departments to cope with. Never- 
theless, most departments in Ottawa raised it as a matter 
of great importance to them. The problem was brought up 
in different ways, but hardly any Ottawa department we visited 
failed to mention the unfortunate effects of the Ottawa 
environment on recruitment and retention of personnel, 
because of the general unattractiveness of Ottawa from the 
point of view of the French Canadian and in particular, its 
lack of culture. French Canadians themselves commented 
more on the lack of educational facilities. Some departments 
were conscious of the bad image which the federal government 
itself has in parts of Quebec, particularly among the student 
body, where most departments must turn when they are 


recruiting. 
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In many cases, we were able to nudge the discussion 
away from the question of the over-all Ottawa environment 
into a consideration of the intra-departmental situation, 
which seemed to be a more fruitful area for developing 


courses of action. 


For example, we held an initial meeting with the 
Deputy Minister of one large, complex department early in 
July 1965. This was a man of suavity and experience and 
he responded warmly to our approach. What was needed, he 
said, was for English Canadians to have to work in French 
for a while and then they would begin to appreciate the 
problems the French Canadians have in working in English. 
He liked the idea of in-service training programs in French 
and he quoted to us the initiatives that had been taken by 
the Public Service in Arnprior where some departmental 


courses were being given in French. 


Shortly afterwards, we held a group discussion in the 
department with a number of the department's top officials. 
They, too, were enthusiastically in favour of the idea of 
sensitizing people to the human problems involved: they 
thought it would be particularly healthy for the lower levels 
of the Public Service who were, they said, still somewhat 
antagonistic towards bilingualism and biculturalism. They 


had other suggestions, for example, to post employees to 
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French-speaking areas, either in Canada or abroad, where 
they would gain not only language practice but a deepening 
appreciation of the other culture. Furthermore, the group 
felt that more tolerance and politeness was needed between 
the English and French in the department. Indeed, the 
Deputy Minister went so far as to offer to hold cocktail 


parties’ 


At this point, we felt most encouraged because ideas 
seemed to be flowing freely and there was apparent willing- 
ness to think in a fresh new way about the problem. 
Following our first discussion group, the department 
established a sub-committee to consider systematically 
possible initiatives in the field of bilingualism and 
biculturalism; they prepared a formal report stating what 
they thought should be the departmental objectives, one 
of their stated desiderata being: 

"To enable officers of either French-Canadian 

or English-Canadian language and culture to 

feel fully at home in the Department and be 

able to communicate in his own language in 

operational, administrative or personal matters." 

In a meeting of the full committee on B. and B. (to 
which we were invited), the chairman, a French Canadian, 
made a symbolic gesture of opening the meeting in French, 


although he deliberately spoke slowly. In spite of this 
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initial effort, the discussion centered primarily on how 

to make bilingual services to the public more effective. 

The concept of a bicultural department was not seriously 
discussed by the committee members. In fact, one adminis- 
trator felt there was no great problem in this area, for 

he said he was perfectly at home with M. Lesage in federal- 
provincial conferences. Therefore, the concern for 
improvement in the bicultural atmosphere seemed at this time 
to be expressed only by vague statements of goodwill. Thus, 
as the committee began to look into the question more 
carefully, it found itself less and less enthusiastic about 
taking bold steps and actual programs of action proved to 


be slow in developing. 


This was one department, however, which showed itself 
to be aware of the necessity of doing something to keep 
English-speaking attitudes open in the department. Their 
sub-committee report noted: 

"Staff attitudes are unpredictable and great 

care must be taken not to give the feeling 

that anyone will be ‘forced’ to become 


bilingual or will be fired or denied promotion 
because of unilingualism." 


At a later date, it was suggested that the departmental 
newsletter be used as a vehicle for allaying the staff's 
fear of the department’s current preoccupation with 


bilingualism and biculturalism. 
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Although the B. and B. sub-committee meetings began 
to prove rather disappointing as they exhibited increasing 
caution, the department took one concrete step: after a 
considerable amount of negotiation, the department attached 
a& permanent secretary to its committee with, we were told, 
special access to the Deputy Minister. Given the principle 
set down by the sub-committee that 'members of the French 
language group should be able to feel tat home’ in the 
Public Service ... by virtue of being able to communicate 
each in his own language’, the secretary had a number of 
conversations with us about how to proceed to bring about 
this condition. One idea which emerged was to begin by 
interviewing a selection of people in the department to 
ensure that any program which emerged would be based on a 
realistic assessment of attitudes in the department. 
Unfortunately, at this point, the department found itself 
caught up in a series of disruptive changes and activity 


in the field of bilingualism and biculturalism was hindered. 


One thing, incidentally, we might note about the 
process by which the bilingual secretary was appointed: 
the department proved to be extremely reluctant to approach 
Treasury Board about creating a post specifically to be 
designated for bilingualism and biculturalism duties; 


instead they managed to transfer someone already on staff 
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and by using the innocuous title of secretary, avoided 


any out-and-out confrontation of Treasury Board. 


Early in 1966, the department entered a period which 
was marked by a major recruitment drive. Obviously a more 
bilingual and bicultural environment in the department 
might have been an excellent selling point and the department 
was aware of it. Our impression, however, was that after an 
early burst of enthusiasm and some definite steps, not a 
great deal has been accomplished and not much activity is 


underway. 


If we had been encouraged at the beginning by the last 
department, the next one we describe gave us an even 
stronger feeling of initial openness to change. Again we 
discovered a lively awareness of the problem on the part 
of the top management. There were complaints about losing 
competent French Canadians to the Province of Quebec and 
the difficulty of attracting replacements to Ottawa because 


they found the atmosphere of the city uncongenial. 


Again, in the first discussion group, ideas about how 
to change the situation flowed quite freely. One of them 
was the notion of orientation sessions for senior executives 
from which a deeper understanding of the problem might 
develop. It was also felt that a course for the lower- 


level civil servants might be built around the problems of 
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serving a bicultural society; and again, as in the former 
department, there was concern about how to deal with 
possible English-Canadian misconceptions regarding French-— 


Canadian employees. 


We kept in close touch with the department: for 
example, we interviewed a senior French-Canadian officer 
who revealed that a group of English and French employees 
had met to discuss bilingualism and biculturalism. He 
emphasized the need to improve interpersonal relations and 
had in mind a better image for recruitment purposes, but 
this French Canadian cautioned against rapid change and 


advised that progress must be based on goodwill. 


Cultural orientation came up again at another meeting 
and this time the department was interested in learning 
about the experience of industrial firms in sensitivity 
training, as it is sometimes called, and other techniques, 
with an eye to their possible adaptation to the Public 


Service in cultural orientation programs. 


Later, we arranged to have the two most senior people 
in the department meet some upper management officials in 
Montreal. At this Montreal meeting, the governmental 
officials were told that sensitivity training had become a 


permanent and important process for management orientation 
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progress, and that it was imperative to start at the top. 
The department came back impressed by what it learned; 
we received a letter giving their reactions soon afterwards: 
"IT have been at least exposed in rudimentary 
terms to these ideas some considerable while 
ago, but our discussion in Montreal served me 
to bring them forward to my consciousness once 
again, and this time I would like to pursue the 
matter far enough to make a conscious decision 


as to how far we could, and should, usefully 
go, in exploiting them." 


Unfortunately, they considered it as one of those matters 
that could be classified as ’important, but not urgent’. 
Since that time (July 1965) no formal steps have been taken 


by the department to develop further in this line. 


The department did, however, continue to be concerned 
with improving bilingualism in order to provide a working 
environment which permitted French Canadians to speak 
French. They say this as a clear departmental objective 
and they hoped that this policy = and eventually, practice - 
could be publicized and would make recruitment easier. 

The Deputy Minister of this department outlined one of his 

own ideas, namely the creation of what he called bicultural 
'foci*: what he had in mind was the creation of, at first, 
small units within the department where competent people in 
the same field could carry on their work in French and feel 


comfortable about it. This was a specialized department and 
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sometime around the end of last year they happened on a 
cache of highly-qualified French Canadians who had been 
working on a project in Quebec which was drawing to an 

end. They hoped that they might be able to move the whole 
team to Ottawa where they could go on working together as 
they had done in Quebec. A departmental official was sent 
down to Quebec and the group expressed interest; at this 
point the department thought it would be a smart idea to 
bring the Quebec group to Ottawa to let them have a look at 
the working situation here. However, they now discovered a 
Treasury Board regulation which said that in recruiting, 

a department could send someone to interview a candidate 

or could bring the candidate to Ottawa, but it could not do 
both. At this point the Department dropped the matter. 
Through a meeting with Treasury Board which we arranged, 
however, this impasse was quickly resolved and the Quebec 
group was brought to Ottawa, where they spent a day being 
told = in French = about the work of the department. Since 
then, we understand, at least one person out of the group 


has been hired by the department. 


At the same time, as a result of dissatisfaction with 
the Civil Service Commission language training plan, the 
department began to take steps to hire a specialist to 


build up a comprehensive language training program for the 
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department. Again the idea was to improve the atmosphere 
and make it easier for French Canadians to take part 

easily. We have no further report as to whether anything 
more has happened in this area = our last step was to put 
the department in touch with several competent people in 


the field. 


The pattern we have described in both of these departments 
found an echo in a third department which again, like the 
earlier two, had a large personnel and specialized functions 
as a service agency. Once again the Deputy Minister proved 
to have a lively awareness of the need for developing a 
bicultural atmosphere in his department; he also was in 
favour of posting officers to regional or foreign offices 
for the purpose of cultural and linguistic enrichment rather 
than primarily for any other practical function. Here 
again, too, senior officials were conscious of differences 
in culture between French and English Canadians. Among 
other things, they noted that learning the second language 
did not —— lead to mutual appreciation. To back 
up their point, they told about a certain French Canadian 
who had failed to become %in tune’ with the basically 
English-Canadian administrative style of the department; 
this led to a suggestion for some form of orientation 


courses for French Canadians when they arrived in Ottawa. 
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Other members of the discussion group insisted that senior 
level orientation courses for English Canadians were equally 
necessary. As a result of this interest in sensitivity 
training, one senior officer from the department sat in on 
the meeting in Montreal with corporation executives which 


we have already described. 


One other senior officer agreed the problem was not to 
make the French Canadian part of the in-group, but rather 
to adapt the decision-making apparatus to his presence; the 
problem was to create a more congenial working atmosphere 


for French Canadians. 


After much discussion, a departmental goal was agreed 
upon: 

"There will be sufficient knowledge of the 

French language on the part of English-speaking 

officers to permit French-speaking persons to 


carry on their work in French in Ottawa and 
in French-speaking areas". 


This department’s B. and B. committee, which is at the 
director-general’s level, has had several meetings to 
discuss various aspects of bilingualism and biculturalisn, 
but has initiated little concrete action. However, it has 


rc 


decided to establish a B.P.0.-type position, ~ in which the 


45. See Appendix I,for explanation of this concept, 
pp. 289-298 
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orientation of English Canadians towards increased awareness 
of French-Canadian administrative styles and other cultural 
differences forms a major part of this officer's proposed 
program. The description of two of his duties will 


illustrate this concern: 


(8) "Conducts a cultural relations program, 

- by collaborating with the Staff Training 
Division, Information Services and others 
in arranging for the distribution of 
articles, the conduct of lectures concerned 
with the study of Canadian Society in terms 


of social, economic, cultural, etc., 
implications of Canada’s ethnic composition. 


(12) Promotes improvement of the quality of 
supervision exercised by officers repre- 
sentative of one culture over the staff 
of the other culture, 


- by counselling supervisors on an individual 
basis 


- by literature, etc.” 


The department seems to be very conscious of the 
importance of a unigue French contribution to the Public 
Service. Whether it can transform this consciousness into 
truly congenial working conditions for French Canadians, 
however, is seriously doubted by its own most senior French- 


Canadian officer (a director-general). 
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Several other departments we visited produced 
variations on this theme of the cultural position of French 
Canadians in Ottawa. Some were more advanced than others - 
for example one department had spontaneously got itself — 
into language training even before the Hull school was 
established. This department is headed by a French Canadian. 
Language training was considered by at least two of the 
senior officials most directly involved as almost the complete 
answer to desirable environmental change, to the exclusion 
of other cultural factors. Even here, though, one branch 
director was doubtful how far the natural process could 
produce results. He had only one French-Canadian officer 
in his branch and he wondered how he was supposed to go 
about making the atmosphere congenial to French Canadians. 
Other senior officers also leaned towards deliberate and 


concrete steps to speed up the process. 


Not all departments were quite so enthusiastic as these 
first ones. One other large department with numerous 
contacts with the public showed a rather low sensitivity 
when we discussed the departmental atmosphere. For instance, 
one senior officer criticized the Quebec office's insistence 
on bilingual stamps as ’silly and uneconomical’; yet the 
Deputy Minister of this department is a French Canadian and 
on another occasion he talked about the difference in 


English-Canadian and French-Canadian mentality. 
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In another department, headed by a French Canadian, 
most of the emphasis was put on the importance of bilingual 
services to the public. As far as the image of the 
department is concerned, the Deputy Minister believed that 
the French-Canadian public was not at all interested in the 
linguistic and ethnic profile of the department. On the 
other hand, some of his senior officers emphasized that the 
federal government stigma presented a particularly serious 
problem to them. In a memorandum on Public Information 
Officers, prepared for a discussion with us, one senior 


officer noted that: 


"At times, neighbours and friends may make 
relationships uncomfortable for those who work 
for the federal government in Quebec. It was 
expressed by a civil servant who considered 
resigning: Why work for the Federal when one 
can be paid as well by others and not himself 
be reminded or have his wife and children 
reminded repeatedly that they are servants of 
Ottawa.” 


In another department, we found the paradox that 
although the senior officers demonstrated a minimum of 
concern for the problem, they had nevertheless appointed 
an acting co-ordinator on bilingual services who is himself 
very much concerned with the atmosphere of the department. 
He must deal with an immediate problem of placing French- 
Canadian students who will be — this summer on a 
special internship program; he feels it is absolutely 
necessary to create, to as great a degree as possible, a 


French-speaking environment for these students. 
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The creation of a French-speaking environment was 
designated as an overall departmental objective when this 
B. and B. officer himself drafted the functions of the 
co-ordinator of bilingual services. The relevant section 


reads as follows: 


"To create and maintain in the departments a 
working and psychological climate conducive 
to bilingualism, 
- by ensuring that employees and the public 
are exposed to the French fact as a matter 
of daily routine, through such means as the 
encouraging of the production and dissemination 
of bilingual signs, administrative circulars, 
forms, etc." 
Although personally well qualified, this officer is 
essentially a low-grade administrator dealing with urgent 
but detailed administrative problems in the bilingualism 


and biculturalism area. 


This latter department is one of those important in 
the economic sphere and, like the other economically- 
orientated departments we encountered, the atmosphere was 
overwhelmingly English-speaking, and with all the goodwill 
in the world, it was evident the senior administrators were 
puzzled as to how to achieve anything in the way of a 
French-Canadian atmosphere. Some suggestions were advanced, 
for example in-training programs, sabbaticals and so on, 
but not too much of specific relevance to immediate plans 


emerged. The Deputy Minister of one of these departments 
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was willing to recognize that the working environment in 
his department was English Canadian, but he felt there 

was good reason for this: much of the material his 
department is concerned with goes out only in English and 
he felt many French Canadians, consequently, preferred to 
work in English. This, by the way, was a statement of 
Opinion we were to hear often in Ottawa, particularly from 
scientists, economists and other highly-specialized people. 
The Deputy Minister who expressed this opinion is one of 
the most senior and respected members of the Ottawa 
establishment. Furthermore, in our first discussion group, 
we were told that the department's contacts with French 
Canada were very good. It was one Assistant Deputy 
Minister’s opinion that the department must have a compre- 
hension of the whole of Canada, including most assuredly 


the Province of Quebec. 


If these officials had their way, this feeling would 
influence the induction programs of the department; new 
recruits would be sent on tours across Canada, and especially 
Quebec, to obtain a first-hand impression of the country. 

It was noted that language training and orientation programs 
such as the above-mentioned one would require additional 
establishments to enable the department to release its 


staff for these purposes. 
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On another occasion, the same departmental officials 
themselves raised the question of post-language-training 
orientation sessions, the accent to be on understanding 
bilingualism and biculturalism, and using the technique of 
informal discussion groups in which — — — be used 
as the vehicle of communication. It was also envisaged 
that this program would include weekend trips to Montreal 
and Quebec city. While this was being discussed, someone 
realized that the department was in the process of 
establishing a more general orientation program and that 
the bilingual and bicultural elements could be best 


introduced as part of it. 


Like many other departments, this one was acutely 
aware of the deficiencies of Ottawa as an attraction to 
French Canadians. The lone French Canadian in the discussion 
group was most anxious to emphasize the importance of this 
problem. One A.D.M. considered it would be possible for 
senior public servants to do something in the area of French 
schools, but he personally had no time to take such action. 
This department has two pockets of work groups functioning 
mainly in French = the messenger service and a minor 
Statistics branch. It appears determined to improve this 


record, however. 
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Another department we dealt with showed some 
appreciation for the difficulties of the situation which 
French Canadians encounter; one French-Canadian senior 
officer, particularly, felt that personal attitudes in 
the department needed to be changed. He mentioned an 
incident involving a French student tour of the department 
which was given entirely in English. The group discussed the 
Ottawa environment at some length. It had recently opened 
a branch office in Quebec City and this step had appreciably 
increased French-Canadian interest in the department. 
However, it appears it has no immediate plans to take 
positive steps to change the internal working atmosphere; 
(it was at this department - in one of the best known 
scientific institutions in Canada - that we were told there 
was no French language typewriter) nor is it prepared to 
consider the problem of a more congenial working environment 
as a matter of immediate attention. Other priorities rank 


higher. 


Two other agencies we visited claimed they already were 
running their departments as bilingual and bicultural units: 
in one, reports were quickly translated and simultaneous 
translation was used in all important meetings. However, 
this agency did admit that its image in the Province of 


Quebec left something to be desired. It might be noted here 
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that the image held by French Canadians of this agency 

is especially important. We suggested to the head that he 
might have a useful meeting with a group of people who were 
active in the informal spheres of Quebec public life. It 
seemed at first that the idea had been picked up 
enthusiastically by the head of the agency, but in short 
order we discovered an interesting phenomenon: the deputy 
head of this agency is a French Canadian and apparently he 
has a less than fully active role in policy formation. On 
the other hand, he enjoys full responsibility in relation 
to Quebec affairs. Evidently, on reflection, the head of 
the agency considered that any activity on his own part 
would threaten the position of the second-in-command. 


Nothing further happened. 


At the other agency not located in Ottawa, the officials 
emphasized the ’flat’ structure of their organization and 
pointed out that French Canadians were very amply represented 
and could function in their own language. It was quite 
clear, however, that the top management of the organization 
was uniquely Anglo-Saxon. We spoke to the senior French 
Canadian in the organization who pointed to the good 
recruitment record for the agency; he emphasized, however, 
that new recruits were selected on the basis of their being 


able to fit in with the organizational framework. Potential 
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rebels were weeded out at the beginning. Further research 
confirmed this impression - that radicals were not welcome. 
Another officer described the agency as an Anglo-Saxon 
entrenchment where, in the traditional manner, French 
Canadians deal with the French-Canadian public: they tend 

to rise within the limits of the strictly French-Canadian 
sector and because their experience is limited to French 
Canada, they are seldom felt to have the breadth of experience 
necessary to be promoted to the top positions. We were not 
able to get a discussion group started, since the agency 


head was concerned about maintaining his high staff morale. 


Because of the peculiar structure of this agency, we 
approached a different set of senior officials at a higher 
level and they were concerned mainly about the agency’s 
image. They agreed, however, that the environment of the 
top decision-making circle would not change significantly, 
even if several French-Canadian officers were appointed to 
it, since they could not recognize any difference in 
administrative style between the two language groups: 
considering the recruiting policies of the agency, this may 
have been a well-founded observation. They said French 
Canadians were bound to be appointed to these executive 
positions in a short time in any case. To stimulate 


recruitment of good people, they felt the need to improve 
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the image of the agency = evidently their image in French 
Canada was more real a concern to them than the actual 


cultural environment. 


Another agency we visited with a small Ottawa office, 
claimed to be way ahead in the field of bilingualism and 
biculturalism. The two English-speaking Action Researchers 
who visited the offices of this agency in Ottawa were greeted 
by a flow of French from, first, the French-speaking | 
secretary who offered us coffee, and secondly the head of 
the agency himself who kept us engaged in a very lively way 
in French for several minutes, presenting a very curious 
picture of all three English-speaking people trying to impress 
the other with their competence in their second language. 
Obviously this was a man who = since he spoke impeccable 
French = found it easy to encourage a higher degree of 
bilingualism than most federal departments achieve. He told 
of welcoming delegations from the Province of Quebec in 
their own language and other incidents of this sort. His 
greatest problem, he said, was that of mobility: French 
Canadians were reluctant to be transferred to uniquely 
English-speaking — principally because of family 
considerations, which made it difficult for him to develop 
staff training programs. It should be noted that this agency 
head does not come originally from English Canada, nor from 


French Canada. 
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In the Montreal office of this department (which is 
headed by a French Canadian) where we held one group 
discussion, the senior English Canadian (unilingual) 
described the situation as ’one big happy family’. He had 
been there ten years and had always felt perfectly at home. 
Both English and French Canadians in this particular discussion 
group agreed with him, and claimed that a great deal had 
been accomplished in making the environment more padi penal 
in the last few years. For instance, the telephone operator 
now answered the phone with a bilingual greeting (this was 
conceded to be a relatively minor point), and one division 
stated it was now offering a certain training course in 


French as well as English. 


Through the efforts of their own publicity department 
and their regional boss (a French Canadian), the agency 
had very much improved its image in the Montreal area. 
Their internal efforts at improving the atmosphere for 
French Canadians were also in evidence, but the members of 
the discussion group agreed that the process was necessarily 
a slow one. Adjustment to bilingualism and biculturalism 
should be carried out naturally without undue pressure 
applied to an organization. It was their contention that 
this adjustment was at least in process and would evolve 
further if left on its own, but that its pace would continue 


to be quite slow. English is still the dominant language. 
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Another agency, the bulk of whose work also is not 
carried on in the Ottawa environment, seemed to have made 
more headway in establishing congenial working conditions 
for French Canadians. This agency is blessed with a very 
capable French-Canadian senior officer. It became interested 
in orientation courses of action for senior officers, such 
as meetings to discuss cultural relations, and also expressed 
a desire to be informed about the results of our Action 


Research process. 


Among the courses of action already undertaken by the 
agency was the practice of circulating French and English 
press clippings concerning its own operations, and the 


dissemination of relevant technical journals in both languages. 


At one point, we brought in a French-Canadian linguist 
to provide us with a quick analysis of the reasons for 
this healthy atmosphere. The linguist felt that the encoura- 
gement of an atmosphere where —— languages are acceptable 
is essential. The reason this agency had such a positive 
program appeared to the expert to be the result of favourable 
attitudes. In our experience with the agency, however, we 
concluded that it was also the result of specific efforts 


on the part of the senior officials. 
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We held a group discussion among the officers in the 
administrative division, and considering that there were 
two main parts of the agency, one located in Ontario and 
the other in Quebec, we asked what would be the result of 
a policy of total bilingualism. They replied that such a 
directive would create only minor dislocations in the Quebec 
division, but grave problems in Ontario. Could the Quebec 
division operate solely as a French unilingual unit and 
the Ontario division as an English one? This hypothetical 
policy was not favoured either, for one official stated that 
the international language of their particular operation 
was English and also that French was necessary in Ontario 


if complete service was to be provided. 


As was the case in the agency’s head office, we also 
discussed a numbers of ways of encouraging the development 
of French in this ac These middle-line officials 
figured that 5 or 10 minutes of French per day would make 
a big difference. This and other steps could form part of 
a self-generating process to increase bilingualism. It 
should be explained, however, that the achievement of a 
more bicultural atmosphere in itself was not a distinct 


objective. 


46. Physically separated from the head office. 
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The problem appeared to be partly solved and progress ~ 
seemed to be being made in a natural way. The creation of 
a special post for a B. and B. officer (called here a 
‘co-ordinator of translation') was done for concrete and not 
abstract reasons. Specific administrative problems - in 
the fields of language training and translation - were 
identified before the agency would act on the matter. 
Courses of action to encourage a more congenial atmosphere 
for French Canadians formed only a by-product of the 


establishment of this position. 


By now, it was becoming clear to us that a bilingual 
and bicultural atmosphere seemed to be slightly more probable 
outside the City of Ottawa, particularly in Montreal. One 
agency in particular caught our attention because it was 
easily the most bicultural of any department we saw. In 
the beginning, we discovered, this had not been so: until 
fairly recently, all of the top direction and working style 
had been English-speaking. Some time ago, however, the 
agency had been moved from the City of Ottawa to Montreal 
and, possibly as a result, the number of French Canadians 
working for the organization increased. The practice of 
having whole French-speaking sections headed up by unilingual 


English-speaking Canadians eventually caused such dissatisfaction 
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that the agency was split into two separate units. 
Administration of common services still continues to be 
predominantly English, but the administration of the two 
working sections is now largely unilingual, English in one, 


French in the other. 


We held several meetings with this agency because we 
wanted to know in some detail what the results of this 
policy had been. What we found was that apparently the 
agency has reached a kind of at least temporary equilibrium; 
the French-speaking members of the organization feel they 
have a reasonable degree of freedom to evolve their own 
working style. We might add that they emphasize that there 
is a difference in style and mentality between English and 
French. They have exhibited in the past very little interest 
in collaborating with their English-speaking colleagues 
because they wanted to be free to evolve within a sympathetic 
cultural milieu. The attitudes among the English-speaking 
members of the agency ranged from very friendly indeed to 
the aspirations of French Canada to a worried sense of 
frustration at a split which they thought weakened the 
total effectiveness of the agency. The prevailing attitude 
seemed to be a mixture of the two: essentially, they 
accepted the split, now that it had occurred, and were 


learning to live with it. At the same time, they showed 


a ae ——— 
ow —— yet 





HY Yo eee el tat ease som Ht Mia 9 Dette 


Hd yLsmsreqqe Yedd eew bawot ow dad” “90d bed yoELoq 


ae iit Bad LL Lupe: ‘ewrtoqmed ‘Igsel te To batt s borage. ead votegs | 


—* Yoda feet notsaainegi9: eit to eyodmom gutdeoge~tomot anid 


J atesia evlove ‘09 mabes 3, te aetgoh eldsnorset s oved 


ogee tal ‘bedeadgue yeds saul? bbs srly.ti i olyte aatilscow 
baa Hed sai aognced Wile seron bis ;whyse gi eeaeretttb 8 at 
dearegai oleaes Yiev Jaaq edt ak betid lite even yadT done ta 


) eougeatios aableega-detlang eds ddtw gitter0daLlon. aL 


otvedsaqere 8 aids be eviors Oe. ooxt ‘od ‘ot betuaw yeds seusoed 
| aabiasqe-deilgad sid gnome eebusitan edt eeiliaa LeurdLiso 
ot beebhnat “thoes? — most beget yortegs siz Xo et9dmem 

10 sense be Lasow 8 03 shane) donetl te enolvesiqes od 


_ ont beaesisew Azuon⸗ yeds docetw atiqa 8 IB notiextent? | 


— —D—— ont. neonege edgy 20 aasmevisos’io. Lasoa 
"xed WListtnoaae dae 20 erupt 9 9d 08 bemese 
_. ote bas borauaoo bad th Jadt won _stedge, edt ‘bedqesos 
beware wre, conte ones, ant gh 32 agtu evil od gntriseL 





——_ ——— 











9h 


not a little admiration for the work of their French- 
speaking colleagues and a very active desire to work out 

some kind of modus vivendi. At our last meeting, at 

which members of both language groups were present, we 

found some evidence that there seemed to be enough under- 
standing now to support tentative joint projects. We 

should emphasize, however, that such a hypothesis is 
substantiated only on the basis of discussion at one meeting, 
from which some personnel were ostentatiously absent. Much 


tension, we were told, remains. 


Nevertheless, the experience of this agency points to 
the practicality of incorporating a genuinely French- 
Canadian atmosphere within the bounds of a single organization, 
at least under certain circumstances. To do so, however, 
their experience seems to point towards some kind of 
functional cultural division of duties, at least where both 


language groups are present in number. 
(2) Recruitment 


Environmental problems in the Ottawa area touch on 
every other problem in one way or another. However, most 
federal departments and agencies agree that recruiting of 
good personnel of any language raises a particularly serious 
problem. Getting competent French-speaking personnel is 


that much more difficult. 
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Several ideas emerged on how to resolve the problem. 
One Deputy Minister, for example, thought it was right 
and proper for the government to pay the extra costs of 
hiring French Canadians, although he was also concerned 
about English-Canadian "backlash*. He was looking for 
quality in the recruits he wanted and was prepared, he said, 
to go dreer the right people himself. He was optimistic 
that in the long run, the greater job specialization and 
wider range of challenge in the Ottawa area would create an 


inviting atmosphere for French Canadians. 


Another Deputy Minister we talked to was concerned 
about recruitment at the senior levels. He also was 
receptive to the idea that French Canadians outside the 
Public Service could be recruited more easily if the senior 
officers played a greater role in approaching good prospects. 
More than once we asked senior people whether they 
themselves had done much in the way of personal recruiting 
in Quebec and usually the answer was no, that they rely 
largely on the Civil Service Commission or on one of their 
own Deputies who was French-speaking and who had taken on 
the role, in their eyes, of liaison man with Quebec. 
Apparently, the idea of making direct approaches to out- 
standing individuals in French Canada had almost, what we 


might call, a ‘novelty effect’ on the English-speaking 
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Deputy Ministers, although such direct approaches to 
particular candidates of unusual qualifications in English 
Canada appeared to be commonplace. It had to be pointed 
out more than once that it was possible that French 
Canadians might enjoy the experience of being hired by the 
"boss' just as much as English Canadians, even where the 


department head did not speak French. 


In one department, we heard the opinions of two middle- 
level French Canadians who were encouraged to speak during 
the group sessions. Both of them thought the department 
could do with a better image. One of them was in favour of 
a public relations program with an emphasis on the positive 
steps the department was taking; the other looked to genuine 
changes in attitudes within the department - French Canadians, 
he thought, did not want to suffer a loss of competence in 
their area of specialization because of having to function 
in English. He thought recruitment could have a snowball 
effect since the presence of some qualified French Canadians 


would attract others. 


These factors - the role of departmental officials in 
recruiting and the creation of a good departmental image - 
led several times to discussion of the role of the Civil 
Service Commission. For instance, one Deputy Minister 


believed that a whole recruitment campaign could be wasted 
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if a few young French Canadians who had been in contact 
with the department told their student friends that the 
atmosphere of the department was antipathetic to French 
Canadians. In the discussion group this official went on 
to ask whose responsibility it was to improve the image, 
the department's or the Civil Service Commission's. This 
department concluded it had a positive responsibility and 
indeed did not feel it could leave the recruitment of 
French Canadians solely to the Civil Service Commission. 
The department officials had undertaken lecture tours in 
the universities and were now following up with scouting 
trips. At the same time, they were alarmed that all the 
various departments might have the same idea at the same 
time and descend on university campuses, one after the 
other, with only loose co-ordination by the Civil Service 
Commission. The Deputy Minister concluded that the group 
had possibly identified a fundamental need to alter the 
recruitment relationship to the Civil Service Commission, 
and he thought it was then a question of approaching the 


Commission on that basis. 


In another department, the group took up for discussion 
the suggestion of a greater use of open-ended competitions 
rather than the traditional civil service competitions with 


deadlines. To discuss this and other aspects of recruitment, 
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a meeting was held between the department and a representative 
of the Civil Service Commission. The Civil Service 
Commission officer admitted that their advertising methods 
lacked imagination. He offered one example of the type of 
promotional initiative that could be used with greater 
effect. Apparently, the Civil Service Commission had wanted 
to recruit some operations research people and advertised 
for them in Montreal papers. The name of the employer was 
not identified and only the telephone number of a hotel room, 
rented for the day, was indicated. Twenty-five calls were 
received and 24 people came to be interviewed, thus 


illustrating the value of experimenting with such techniques. 


In another department, their specialist officer on 
bilingualism and biculturalism is focussing much of the 
department's efforts on the special Civil Service Commission 
internship program for French Canadians during the summer. 
Apparently three out of four of last summer's (1965) students 
have returned to Ottawa to work in the federal government. 
The department has asked for at least 6 students for this 
summer. More than one department shared their interest in 


the student internship program. 
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Nevertheless, the department feels that the Civil 
Service Commission is not at all successful in dealing 
with the problem of French-Canadian recruitment. Although 
it still must operate within the Civil Service Commission 
System, it does try to improve its own record through 
personal contact with candidate sources. The one or two 
senior French-Canadian officers they have are constantly 
looking for more French Canadians. According to the Deputy 
Minister'*s executive assistant, the department is treally 
hurting? in some areas. He mentioned a recent competition 
where one senior English-Canadian officer wanted a French 
Canadian so badly he was willing to hire one who was not 
nearly qualified for the position. The department has 
made other special initiatives; for instance, they have 
advertised that unilingual French candidates are free to 
apply in some competitions. In one case a special recruit- 
ment team was sent to the Universities of Montreal and 
Laval to promote this federal department. Nevertheless, 


such measures have resulted in little success. 


The Deputy Minister is apparently willing to intervene 
personally if it will help attract French Canadians, and the 
B. and B. officer in the department is intrigued with the 
notion of senior level recruitment. It would appear so far, 


however, that senior officers might be called upon only in 
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isolated cases, to aid the French-Canadian recruitment, 


rather than as part of an integrated program. 


The matter of employing unilingual French Canadians 
was taken up in another department. According to one 
officer, the regional branches are experiencing recruitment 
difficulties in French-speaking areas, since the department 
requires that even local candidates must be bilingual. 
Therefore, the department was interested in raising the level 
of bilingualism at the head office in Ottawa in order to 
recruit unilingual French Canadians in local areas. If 
English Canadians in Ottawa could read and understand French, 
then there would no longer be the same necessity to hire 


bilingual French Canadians in the regional branches. 


Once again, the scientific departments appeared to have 
a special point of view. Their recruitment problem generally 
was complicated by the fierce competition for scientific 
personnel. The best bilingual scientists, according to one 
Deputy Minister, still go right into industry. It was also 
his feeling that in the past, many educational factors 
seemed to operate against French-Canadian students in the 
technical disciplines. For instance, their specialization 
was too narrow; professors were not always up-to-date on the 
latest advances, and certain areas which English Canadians 
had covered were not generally studied by the French-Canadian 


students. 
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Two French Canadians in this particular branch decried 
the former recruitment operation of the federal government. 
During a group discussion, one of them stated that standards 
had often been conceived in an Anglo-Canadian mentality 
which had led to discrimination against French Canadians. 
They were politely rebuked by the English Canadians, who 


felt this situation had now corrected itself. 


A French-Canadian branch director of another scientific 
department strongly warned against lowering scientific 
standards in favour of attracting more French Canadians to 


47 He also felt that French Canadians in the 


the department. 
Public Service should do much more to increase the intake 


of qualified French Canadians. 


During one meeting, it was noted that there had been 
considerable difficulty in reconciling French and English 
degrees for summer student employment. The results often 
led to unsatisfactory solutions and there was some feeling 


of injustice on the part of French Canadians. 


47. We were told later by an Assistant Deputy Minister that 
this branch director had returned to Quebec for a 
vacation where none of his friends believed that he had 
been appointed branch director on merit alone. They 
accused him of being a "tame" French Canadian, hired to 
fill out the post. More than once we had evidence of the 
social pressure which is applied to French Canadians in 
the Public Service by their "home" society. 
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The department did not contemplate initiating specific 
courses of action to alleviate the shortage of French- 
Canadian senior civil servants. However, it did recognize 
that an improvement in the quality of French publications 
could possibly attract French-Canadian students and 
scientists. Nevertheless, the department has yet to initiate 


any real course of action in this field. 


One other technique which some discussion groups 
considered was the notion of orientation courses for 
incoming French Canadians. In connection with this, we ran 
across one twist to an old story: one French-Canadian 
senior officer believed recruiting of French Canadians 


could be facilitated by offering them courses in English! 


This whole question of the desire of numbers of top 
French Canadians to become competent in English came up in 
a discussion with a Deputy Minister of a particularly 
strategic department who immediately became defensive about 
the department's position. He agreed that an English- 
Canadian atmosphere pervaded the department, but he felt 
that French Canadians prefer to work in English anyway, 
Since most of the literature and work in the department's 
area of specialization is in English. He also names some 
of his senior officers who were French Canadian or bilingual 


and stated that his department was attracting a good share 
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of the French-Canadian market. The biggest selling point 
in the department's favour was that French Canadians could 


learn English here better than they could in Quebec City. 


The department's feelings were further revealed during 
the discussion groups. According to the senior officers, 
French Canadians could be attracted to the department by a 
salary adjustment. They are in contact with the professionals 
in their field in Quebec and the image of the department is 


very good as far as these people are concerned, at least. 


The question of short-term employment for high-calibre 
French Canadians was raised in this department; this was 
suggested to them as one avenue where prominent French 
Canadians could bring their influence to bear on the decision- 
making process. French Canadians would be more apt to be 
available on a short-term basis, too. However, the senior 
officers were not generally favourable to this recruitment 
technique. If these newcomers were to act as co-ordinators 
between the federal government and Quebec interests, they 
would simply be regarded as ‘front men’ by other French 
Canadians. Also, they would not be with the department long 
enough to acquire useful skills to make them effective. In 
any case, the department believed that the best policy- 
makers were line men who knew the operations. Therefore, 


there would always be a tendency to place the more competent 
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48 


officers in these functional responsibilities. ”* 


Nevertheless, an Assistant Deputy Minister stated that 
the department's overall recruiting program deserves to be 
criticized. Unfortunately, senior officers were too busy 
to devote much of their own time in this area. One French— 
Canadian Assistant Deputy Minister was urgently needed, 
and the department was taking great pains to hire a good one. 
It was felt that the Deputy Minister himself should become 
involved, for the successful recruitment of one individual 


might become a pole of attraction for others. 


Besides the need for French Canadians at the senior 
levels, for the sake of the department's image, there 
seemed to be a genuine desire to gain a better ‘feel’ of 
French Canada. Obviously, some high-powered French Canadians 
would help in this respect, but the department was not very 
optimistic about hiring such people away from good jobs in 
interesting centres to the City of Ottawa. They felt that 
they must depend on the development of junior officers 


attracted at an early age. 


48.For a more extended discussion of the pros and cons of 
this idea of special advisory groups in the departmental 
setting, see Appendix IV. 
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Another attitude, which we certainly did not find 
elsewhere, was the hesitation to draw away qualified French 
Canadians from other institutions which might be greatly 
weakened by their loss. The Deputy Minister and the 
discussion group participants showed quite a generous 
attitude; in the short run, at least, it was felt that the 


Province of Quebec had a greater need for these individuals. 


Once again, the perspective was different in the areas 
outside of Ottawa, particularly in Montreal. Generally, 
their record in recruitment had been superior. One agency 
head, for example, approached the problem of bilingualism in 
recruitment simply by hiring bilingual people where necessary. 
All positions have certain requirements, and bilingualism 
is thus tied to the position. The implication is that 
incumbents of positions designated as bilingual are themselves 


bilingual. 


It is interesting to note the agency head's concern 
for bilingualism without reference to the ethnicity of the 
candidate. Very infrequently did we encounter public 
officials who considered that it was possible to hire 
bilingual English Canadians. This agency head saw no 
necessity to have a fair French-Canadian representation 
at the senior levels. It was his attitude that posts 


requiring both French and English should go to qualified 
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candidates, whether they were French-or English-—Canadian. 
The agency head reacted strongly to the French-English 
division and, at least, did not attach any importance to 


the influence of senior level French Canadians. 


The Montreal branch head viewed recruitment in terms 
of supply and demand. There was a shortage of bilingual 
people on the market and since there were limits to what 
salary his organization could offer, the agency was short 
of bilingual employees. For him, it was a simple fact of 
life which one had to live with, but bilingual shortages 


were not urgent problems. 


In one group discussion in Montreal, this branch 
claimed that renewed efforts were being taken to recruit 
only bilingual people. The new employees who were not 
bilingual were generally given the opportunity of partici- 
pating in a language training program. When pressed to 
answer how they were stimulating the recruitment of bilingual 
candidates and French Canadians, they replied that the image 
of the agency had been greatly improved in the recent past. 
Important French Canadians in senior positions had shown 
their competence in the public eye, and the publicity 
division had been making significant advances in raising 


the status of the agency among the Montreal populace. 
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Another agency with most of its operations outside 
Ottawa, did not concern itself personally with French- 
49 


Canadian recruitment problems,° “but it had a few ideas of 
general application on the subject. The concept of loans 

of senior personnel from the private sector was commented 

on unfavourably. This idea, which has had some currency, 

is to provide French Canadians with short-term attractive 
employment possibilities at the upper echelons of the 

Public Service and thus create an area where French-Canadian 
influence could be exercised. However, the agency officers 
generally agreed that these special persons would not be 
around long enough to acquire a good knowledge of the 
organization in order to be effective. In any case, most 

of the policy decision-making where these French Canadians 
might be most helpful, is carried on outside the permanent 
Public Service, on the Hill. Such people would also have to 


depend on the support of the agency heads, if any of their 


advice was to be useful. 


The agency head believed that senior-level recruitment 
of French Canadians could be greatly improved by the 
compilation of a list of potential and suitable candidates 
presently working in industry, the professions and in 

49, French Canadians are well represented in the upper levels 


of this agency; 22% of all personnel earning over $10,000 
are French Canadians. 
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universities. Whenever it was considered that a French 
Canadian should fill a vacant post, the list could be 
consulted and feelers be extended to likely prospects. A 
special effort of this kind need only to be temporary, 
Since the overall situation was bound to improve in time. 
There would, of course, be many difficulties, including the 


danger of political interference. 


Finally, we might mention a special case involving an 
Ottawa-based department which has had to embark on a major 
recruitment drive in which they have set themselves the 
objective of hiring one-third French Canadians. We sat in 
on a high-level departmental meeting in which the following 
possible guidelines were discussed: 

(1) More direct senior officer contact with the 

milieu from which French-Canadian candidates 

were to be sought. 

(2) Use of senior French-Canadian employees, once 
suitable candidates were located, to urge 


candidates to join the federal government. 


(3) Greater attention to the environment into which 
the new recruits were attracted. 


(4) Investigation of candidates outside the "normal" 

Public Service sources. 

Further meetings were held with us regarding recruitment 
efforts. Finally, we arranged a luncheon in Montreal 
between a senior departmental official and some French 


Canadians in Montreal. Thus, contact with the French-— 
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Canadian community was established and one or two of the 
Montreal French Canadians were quite willing to recruit 
actively for the department. Since then, the department 

has made no further effort to capitalize on this possibility 
of employing voluntary cooperation, and it appears unlikely 
that they will pursue this lead any further. There is just 


no strong enthusiasm for these guidelines. 


To close this section, we might note the opinion of one 
Assistant Deputy Minister of this department, who contended 
that the rough period was about over and that French Canadians 
would soon be flowing back into the federal government. 


Not everyone shared his optimism. 


(3) Translation and Language Use 


In this section, we turn to the practical problems of 
translation and modes of language use within the Public 


Service. 


Unlike the problems of environment and recruitment, 
this appears to be the kind of problem a group like the 
Public Service would find it easier to get its teeth into. 
In the matter of environment, departmental officials were 
quick to point out that the total outside ambiance of the 
City of Ottawa, in many cases, was discouraging enough to 


neutralize any efforts they made to improve working 
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conditions within the department: when it came to recruiting 
Obviously they had to deal with Quebec attitudes which were 
outside their sphere of influence. Translation, however, 
only required that they hire the proper people and set up 


efficient procedures. 
What was their opinion of the present system? 


One Senior Deputy Minister called it - sharply - 
"grossly ludicrous'. Ina later group discussion, his 
Assistant Deputy Minister termed the translation services 


"totally inadequate’. 


Another department head said right away that their 
biggest problem was translation. In fact they sometimes 


did their own to try and get around the problem of quality. 


Other departments said flatly they had no problem with 
translation - either because present services were adequate 
or because they felt translation was, in some way, a frill. 
To illustrate the complexity of the reactions, we might 
quote the case of one Deputy Minister who claimed the 
translation service was excellent; subsequently his executive 
assistant and the special Bilingual and Bicultural officer 
gave us another picture as they described a number of 


problems. 
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We were told that a more rational policy needs to be 
established. For instance, it is sometimes virtually 
useless to translate English specifications in contracts; 
the cost of producing a French edition is usually high - 
one manual designed for the U.S. trade was printed in 
10,000 English copies, at a cost of 60 cts. a copy, while 
500 French copies were made at $4 per copy: most of the 


French copies are still in the warehouse. 


The overall impression we received was one of confusion 
and lack of clear policy. Some departments set great store 
by translation and make difficult demands on the translation 
services; others are largely indifferent and simply appear 
to go through the motions. The quality of translation, too, 
appears to be uneven and particular problems are raised by 
the departments which are engaged in highly specialized or 


scientific activities. 


Take, for example, the case of one technical department 
and its scientifically-trained French—Canadian Deputy 
Minister who was really concerned with the communications 
problem: his fundamental problem being the production of 
high-quality French versions of all publications without a 
time lag between them and the English editions. In our 
initial meeting with him, he explained that since the 


department deals with a large number of small people ina 
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competitive field, successful relations were greatly 

dependent on bilingualism. In citing his personal effort 

to produce a decent French annual report last year, the 

Deputy Minister stated that the technical nature of the 
department makes good translators hard to find. What the 
department really needs are translators who are scientifically 
as competent and up-to-date as the authors of the original 


documents. 


In our first discussion group, one of his departmental 
officials suggested that technical translations might be 
improved by seconding translators from the Translation 
Bureau on a more or less permanent basis. It was revealed 
that the department was now experimenting with a senior 
technical officer position to be filled by a research 
biologist interested in languages. He would become the 
overseer of the translation of publications and, from time 
to time, translate or write a French or English precis of 
technical articles for internal use. The department was 
prepared to protect his career and provide him with the 
necessary training. Unfortunately, this idea received an 
immediate setback because the Civil Service Commission 
lowered the classification several notches, making recruit- 


ment difficult. 
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Before a second discussion group (in July 1965), we 
were issued with discussion guidelines outlining the 
department*s conception of the problem area. We feel that 
_ this document represents a very useful example of how 
constructive Public Service teense can be used to analyze 


a problem area. A substantial portion of it is quoted below: 


For the purposes of this exercise, the problem 
area is defined as "communication". The 
problem area is subdivided into these categories: 


Routine Correspondence and Related Material 


This category is intended to cover letters 
directed to French-speaking persons and such 
routine publications as annual reports, 
departmental directives, etc. The problem here 
appears to relate to the time lag in the 
production of this material by the Translation 
Unit and the quality of the translations. 

Letters require up to three weeks for translation, 
while other material may require months. Once 
produced, the material may require re-writing to 
correct outright errors, to convey proper shades 
of meaning, or to raise the general style to 

an acceptable level. The time lag has its impact 
in the case of material intended for distribution 
to both the English and French-speaking 
communities. The other factors have their impact 
on the public image of the Department. 


Publications Directed to the Scientific and 
Academic Communities 


The problem here centres upon availability in the 
French language of publications originally written 
in English. The recipient whose only language 

is French is denied access to the information 
contained in the English-language publications. 
The French-speaking person, who is to a greater 

or lesser degree bilingual, faces the problem of 
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whether he really understands the true meaning 
of the English-language publication. 


Publications of Economic Consequence to the 


Profession 


The problems here are obvious. The person 
engaged in private enterprise whose only language 
is French is denied access to the information 
available to his English-language competitors. 

A time lag in the publication of a French 
translation of such a document means that the 
French-speaking entrepreneur again has had a 
disadvantage in relation to his English-speaking 
competitor. The French-speaking entrepreneur, 
who is, to a greater or lesser degree, bilingual, 
has the difficulty of establishing whether he 
really understands the true meaning of the 
English-language publication. 


Publications of Interest to the General Public 


The problems here generally parallel those cited 
above. Persons who speak only French may be 
denied access to the information. Person who 
are bilingual may have difficulty in thoroughly 
understanding the English-language publication. 


Verbal Communication 


The Department’s Information Group has a function 
to perform in developing the Department's image 
as it appears to the French-speaking community. 
One problem arises when French-speaking persons 
are unable to secure information verbally other 
than in the English language. A second problem 
arises in the Department's day-to-day operations 
when there are not sufficient competent French- 
speaking Information Officers who can not only 
converse in French, but who are familiar with the 
attitudes and thought-patterns of the French- 
speaking community. 
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The guideline then suggested possible avenues to remedy 
the situation. The availability of competent personnel was 
the chief issue. If there is no one, what measures are 
necessary to develop a cadre of suitable officers? Perhaps 
much of the work could be done by outside services. 
Attention should also be given to providing compensation 
for those people who are performing these translation 
functions now, although they were not hired to do so. The 
guideline encouraged a search for interim solutions while 


more long-range ones are being developed. 


The Deputy Minister reiterated that the main problem 
was communication between the public and the department 
through publications. This department would be ideal ground 
experimentation, since it is small and the problems were 
clearly defined, said the Deputy Minister. He went on to 
advocate the acquisition of the department's own translation 
services, which it now shares with another department, and 
to establish a distinctive sort of technical specialist 
translator. One departmental official added that the cost 
of any changes must be considered in relation to the public 


relations cost caused by shoddy material. 


Before a meeting (October 1965), which a Civil Service 
Commission representative attended, a background paper was 


prepared by two senior officers in the department. One 
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section contained an appeal to the Civil Service Commission 
to raise the salary levels of Public Information Officers 
because of the importance of their linguistic qualifications 
and their function in transmitting departmental information 
to the French-speaking public. The second section gave some 
very useful comments on special research personnel problems. 
It also revealed indirectly how much French was used in the 
operations of this technical department, as it described 

the desirable linguistic qualifications for research officers. 
For instance, it was ’much easier for those in Quebec to 
carry on their day-to-day work if they are French-speaking'. 
Ottawa- or Moncton-based employees operating in the field in 
Quebec or northern New Brunswick, ‘might find useful a 
speaking-knowledge of French’. Concerning writing ability, 
the departmental officials located in Quebec *would find it 
to be of. assistance if they could carry out correspondence 


in French’. 


In pointing out the difficulties which arise in the 
case of scientists engaged in research, the background paper 


had this to say: 


Almost without exception, professional men 

can read French when recruited. Research 
officers prepare their reports and publications 
for different audiences. Progress reports are 
prepared often for local (people) and, in our 
Laboratory at Quebec, are often written in 
French, but not always. When results are being 
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prepared for scientific publication, the author 

decides on the audience that will give him 

greatest recognition as a scientist, and publishes 

in the language of the journal or other medium 

that reaches this audience. 

A French-Canadian scientist does not want a 

translator to translate his publications from 

French to English or vice versa, because he 

cannot depend upon the accuracy that will be 

achieved by the type of translators now available. 

Nor does he want to re-write them himself in the 

other language, because this uses time that he 

could more profitably spend on new research and 

thereby further his advancement. 

The paper concludes by stating that the problem of 
reaching both French and English audiences has been partially 
overcome by encouraging journals to publish abstracts of 


articles in each language. 


After this excellent review of some of the departmental 
problems, we participated in the discussion in which the 
Deputy Minister pressed again for action in the area of the 
executive linguistic type of position. He also related his 
personal experience with the federal government's French 
version of material in his own field. Apparently, the 
quality of French publications had improved since 1923, but 


not much. 


The Civil Service Commission representative who was 
there distinguished between translation and technical 


writing. He felt that a whole new species of technical 
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writers should be created in order to fulfil the needs of 
all departnenesy The department then described an 
experiment conducted by one of its branches. Two scientific 
interpreters were recently hired to communicate to the 
public $250,000 worth of research datentarr The 


department is pleased with the results thus far. 


In spite of the apparent eagerness on the part of the 
Deputy Minister and other senior officers to carry out some 
sort of experiment, the department has yet to act. It 
wanted to make sure that all details were clarified for fear 
of making a foolish proposal to the control agencies. The 
planners were undecided whether 2 translators and one 
coordinator, or 2 senior temporary translators, should be 
hired. The Deputy Minister's executive assistant also 
wanted us to undertake a preliminary reconnaissance of the 
Treasury Board, the Secretary of State and the Civil Service 
Commission to determine the unofficial reaction to the 
idea. We discovered that the Treasury Board and the Department 
of the Secretary of State would welcome such a step, but 


this department still balks on the issue. 


50. We visited two men, one of whom is French Canadian. 
Apparently the French Canadian converts English material 
into French reports without prior translation, thus 
avoiding one step in the process. 
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For certain reasons, we dealt with one branch of this 
department separately. The Assistant Deputy Minister in 
charge told us of an interesting phenomenon which more 
concerns ‘cultural’ rather than lingual qualifications. 

It is:his experience that well-qualified French Canadians 
were not accepted by Quebecois when dealing with the 
provincial government. English Canadians are more readily 


received by these French-Canadian authorities .?+ 


This branch felt no need for spoken French at work, 
although some written comprehension would be useful in 
handling French letters. One senior officer stated that 
the only time he had ever spoken French to another employee 
was at a departmental golf party where he played with a 
French Canadian summer student. Most of the branch senior 
officers believed that they could use at least some French 
in dealing with Quebec, however. The two French Canadians 
of the discussion group claimed that some oral communication 
in French helped two-way comprehension. Misunderstandings, 
the kind in which everyone left the meeting thinking they 


had a clear understanding of what had been agreed on, only 


51 We have already mentioned Quebec's suspicion of "tame" 
French Canadians. See page 101 In reforming present 
conditions, both the situation in Ottawa and attitudes 
in Quebec, as we noted in Chapter I, are relevant. 
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to discover later both parties had come away with different 
interpretations, seemed to occur when all the conversation 
was in English, but were not so frequent when part of the 
discussion was in French. One English Canadian doubted 
this assessment, since most French Canadians could speak 
English. He was quickly contradicted by two other English 
Canadians who told him that this situation applied only to 


the very senior levels. 


While no other department gave translation quite the 
same careful consideration, there were other attempts to 
treat the problem systematically, which also threw a light 
on the planning processes of government. One department 
turned the problem over to its B. and B. Committee which 
had been set up as a result of Action Research intervention. 
It formulated a policy: 

1. Every form, notice, and publication of the 

Department intended for other than local use 

must be bilingual or available in both 

languages. 
es All formal communications of the Department for 

the general public must be available in both 

languages such as legislation, annual reports, 

Ministerial speeches, press releases. 

Ss Manuals of instruction should be available in 
both languages. Specific directives to an 


office or area should be in the language of 
its normal operations. 








ae iy | —* or ; oe aN 


; * I ap J J 


—— —— 
—A———————— 


——— 


als cae noitelenstt ↄre¶ dnemsraqab tedtoon oLiiW 
ot evqwetts redgo ecew ered? ,moiseteblenos Lwtetes emse 
Ssigti s would cele doidw ,ylisoltemeseye meldoxq odd deetd 
_themirsqeb on .taeant9v0g to. seeesoorg, gataneiq. edt mo 
 gotde sotttmnod .2 bas «4 att od rove meddorg od?, bemaud 
noddderietgt datseeel aeltvh lo tiveoy 8 a8 qn soe need. bsd 
eis — — pete laments 


ele to Pe bas 333 rot — wt 


gen fasol asdd tedte 702 
— ai eidelisvs xo —— 


} deemsisqed edt fo enots | = — LL4 . 9S 
— mt — ed seum 9, — oat 
yaozoges teunis ,cottaleigel as —— 


ese⸗s oto ee ocra esdoss qe 


aged 
ed teum 


‘ah oldetiavs od —— —— oad Br te — of 





i@l. 


The new permanent secretary to the B. and B. Committee 
was also issued with particular duties to be carried out in 
this area. For instance, he was directed to "initiate a 
feasibility study of bilingual manuals of instruction", 
However, there was no attempt to make a cost estimate of 
these endeavours, and there has since been little activity 


in this translation area. 


In another department, although translation received 
little discussion, the Deputy Minister himself told us he 
felt that translators were underpaid and as a result 
produced poor material. He also thought translation was 
over-centralized. This was about as far as the discussion 
went, but in the specification of duties for the new position 
of B. and B. officer they were proposing, they set out the 


following aims: 


Promotes the use of both French and English 
through the Department, 


- by collaborating with chiefs and supervisors 
and encouraging employees throughout the 
Department to use both languages in their 
normal work. 


Reviews the forms and manuals and other written 
instruments of the Department and arranges that 
these be prepared in both official languages as 
appropriate. 


Reviews the Department's practices with respect 

to the use of technical translators and the use 

of centralized translation services and its 
practices in general in connection with the use 

of communications media in both official languages 
by collaborating with Information Services in this 
regard. 
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Although the department appears to have recognized 
these problem areas and has set up on paper a mechanism 
to deal with them, it does not seem to place a high priority 
on their solution. If and when the B. and B. officer is 
hired, we would imagine that he will be fully occupied with 
many other duties, and not be able to devote much time to 


these other difficulties, less urgently regarded. 


Another agency head said at once that their biggest 
problem was translation. Sometimes they did their own, but 
the Translation Bureau complained that it took longer to 
correct the agency's version than to do the whole job 
themselves. It was often a question of interpretation 
rather than translation and the head of this agency wondered 


whose interpretation was superior. 


In the first discussion group, the problem of translation 
of publications engendered much debate, leading to an 
identification of the need for a new type of translator. 

With the tremendous variety of material produced by the 
agency, some sort of information cum coordination officer 
was becoming urgently necessary. Someone with linguistic 
skills who might deal, among other things, with the trans- 
lation of publications. One such officer would be needed 
in each division. At present, the ad hoc attempts to solve 
this problem were not producing satisfactory results and 


were unfair to the individuals actually doing the work. 
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As far as the Translation Bureau is concerned, the 
agency believes that this service body often takes refuge 
in the Translation Act. The agency thinks it should have 
the ultimate responsibility for translation of its own 
publications, and has in mind instituting special French 
and English editorial boards which would review translated 


material. 


We talked privately with a French-Canadian officer, 
who said he would be very interested in taking on some type 
of specialist translator job. It was also his opinion that 
a less central translation system would be useful, in order 
to develop the agency's own translation facilities in each 
division. Along with another French Canadian, whom we met 
in a group discussion, he stood emphatically for translation 


of all publications regardless of the demand for them. 


After some comparisons of the similar problems at the 
United Nations, they expressed a desire to accompany us to 
New York. They wanted to observe the on-the-job training 
for specialists in terminology and documentation. Such a 
trip, with the ultimate intention of improving the quality 
of their own work, was opposed by one officer who did not 
see the usefulness of the excursion. Nevertheless, the 
agency decided clearly that it wanted to take part in the 
U.N. trip; but the Royal Commission decided that departmental 


participation would be unwise. 
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The agency realized how difficult it is to handle this 
problem, but some of them thought an attempt must be made 
to avoid the delay caused by translation. It was recognized 
by these officers that remedies would involve a great 
recruitment drive and vastly improved training procedures. 
One officer questioned the existence of resources of this 
nature; if they are available, could they not be more useful 
in other areas? He also wondered whether Canada could afford 
the luxury of such a service. In spite of the reluctance of 
this one officer, the agency was generally in favour of 


progressive action in this area. 


At a later meeting the position of this executive 
linguist was discussed again. The second in command of the 
agency stated that their general translation problems were 
less urgent, but that French publications still only appeared 
some time after the English editions, and were of poor 
quality. A go-between was definitely needed between the 
agency and the Translation Bureau. We asked who wanted 
the French version anyway, since most French Canadians 
reading the material probably read English well. A French 
Canadian officer agreed that the top specialists could 
handle the English copy with ease, but that students very 


much appreciated the French version. 
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By March, however, the agency was much more concerned 
about their immediate language training problems. 
Consequently, translation of publications became a very low 
priority item, and nothing much has been done about it to 


this time. 


Other departments simply don't handle that much trans- 
lation, or if they do, they devote little thought to it. 
However, in some cases they are casting about for means to 


improve their record. 


For instance, one department went through long 
negotiations before finally receiving permission to maintain 
one translator on the actual premises of the department. 

One Assistant Deputy Minister went so far as to call for 
complete decentralization of the translation services. A 
senior French Canadian disagreed, emphasizing that translators, 
like everyone else, wanted to establish careers in the 

Public Service. He believed that limiting translators 

to one department might jeopardize their careers, but he 

did concede that certain specialization areas were necessary 
for translators. This same French Canadian also proposed 

that the federal government establish a training school 

for candidates who wished to embark upon a career in 


translation. 
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Apparently, this department has resorted to outside 
translation agencies on occasion, especially in emergency 
situations. — this alternative is not looked on 
as a permanent solution, since the department feels that 


their work is too specialized for private translation firms. 


The notion of the executive linguist position was 
viewed with interest as a possible solution. The department 
plans to review these and other matters as they undergo their 


next phase of bilingual and bicultural evaluation. 


The Deputy Minister of another department (a French 
Canadian) dismissed translation as no great problem, since 
externally the department produced little material for 
publication. The senior officers expressed their annoyance, 
however, that another department was putting a strain on 
the supply of translators by attaching a high priority to 


the translation problem. 


In another department, where little translation is 
done, there was discussion about the use of French within 
the department. Written French flows into the department 
in three ways: correspondence with French-Canadian business- 
men in Quebec, correspondence with the Quebec provincial 


government, and material sent by French-Canadian officers 
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in regional or foreign offices. Aside from this, little 
else is received or written in French. In fact, the 
Deputy Minister mentioned that all inter-departmental 
communication is in English and that he had never seen a 


French cabinet document in 25 years! experience. 


They would like to offer more complete service in 
French to the public, even though 98% of their business 
is conducted in English. A recent campaign was launched 
to increase the French-Canadian participation in the 
department's operations by a sales drive of their monthly 
review magazine. The French version was sent to all 
potentially interested elements of the French-Canadian 
public, and a large number of French subscriptions were 


acquired as a result. 


There are some complications caused by this department's 
effort to increase its service to the French public. For 
instance, officers are trained in specialized areas to handle 
business across the country. It is so arranged that work 
cannot be allotted on a regional basis, but must be divided 
according to specialization. Therefore, unless all the 
officers in any one section of the department's activities 
are bilingual, French Canadians are unable to deal with the 
department in French in all areas. There is certainly an 


acute lack of capacity in this area. 
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We met another kind of problem in quite a different 
set of circumstances, again largely in departments 
operating outside the Ottawa atmosphere. Here, some depart- 
ment heads made a persuasive case that their normal operations 
were bilingual, and that the use of one's native Tanvuses 
(French or English) was an accepted administrative procedure 
which created no special problems. Their interest was 
rather in building up a greater French vocabulary in their 


, eo D2 
own area of specialization.” 


One Montreal operating head told us that many of the 
technical terms in English had no equivalent in French. 
This man, a French Canadian, personally innovated some 
translations for these terms, but incurred the wrath of 
linguists at the University of Montreal. In general, he 
believed that language is not the most important expression 
of culture. Therefore, the question of French technical 
terms was a problem of secondary importance, and in the long 
run, independent research would inevitably be done in this 


area anyway, he thought. 


52. We note with interest that since the first draft of 
this report, CN have announced a policy to introduce 
correct French language railway terminology into their 
operations. 
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During the group discussion, there was disagreement 
over the necessity of bilingual specifications. One French 
Canadian claimed that no French Canadians use the French 
version, that the agency has no facilities to produce 
bilingual specifications, and that therefore it represented 
an unnecessary cost. He suggested that the city of Montreal 
Should set up a bureau of standards to provide the necessary 
technical language and offer translation services. Two 
English Canadians argued that bilingual specifications should 
be maintained, for the French Canadians would gradually adopt 


the French terminology as a result. 


It appeared that the Montreal office of this agency uses 
a great deal of English in internal communications. More and 
more forms are being made bilingual but English is still 
the principal written language even at the lower levels, 


where most of the employees are French Canadians. 


The spoken language at the upper levels is still largely 
English, for there are some unilingual English-Canadian 
senior officers. The engineers work mainly in English: 
most of the French-Canadian engineers had studied in English 
in any case. However, we were told that a bilingual engineer 
is valuable because he can use French a great deal in the 
field. The service to the public, of course, is completely 


bilingual. 
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Another department had developed a glossary of terms 
in French. However, as the Deputy Minister told us, the 
nature of their work was very technical and hard to under- 
stand even in one language. Consequently, the use of French 
at the operational level was not considered to conform to 


the demands of efficiency. 


Another agency became quite interested in establishing 
some sort of communicator position to carry out a general 
purification of technical terminology and perhaps explore 
the administrative usage of the two languages. Apparently, 
whenever they seek direction from the Translation Bureau, 
they are simply asked if they want the material translated 
or not. During the fall of 1965, the agency's translation 
system, which was never very efficient, underwent severe 
strains. Through a special arrangement, this agency had 
been able to send some material for translation to another 
federal department. However, the burden became too great 
for the other department and the agency was advised that 
it could no longer depend on this translation arrangement. 
Confronted with immediate translation problems, then, the 
Lae felt a need to use outside translation agencies. In 
this case, an officer would be required to carry out liaison 


functions with these agencies. At the same time, it was 
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thought preferable to hire a person qualified enough to 
do first rate translation 6f specialized material and 


handle French communications. 


In a discussion with officers of their administrative 
division, located outside of Ottawa, a need was expressed 
to coordinate the translation of correspondence. Although 
this function could not justify the hiring of a full-time 
translator, it was revealed that the French Canadians of the 
division at present do the routine translation themselves. 
The officers of the administrative division mentioned two 
other functions which a new employee could take on: the 
translation of the fundamental documents and forms, only a 
quarter of which are now available in Preach and the 


investigation of the need to translate manuals and other 


daily documents. 


Finally, a coordinator of translation was hired in 
March 1965. He spent the first five weeks translating the 
agency's annual report, but is now supposed to coordinate 
the general volume of translation as well as reorganize 
and translate standard documents. In officially sanctioning 
the post, the agency’s executive committee ruled that, hence- 
forth, the administrative division should provide bilingual 
documents. 


53. It was the Commission's questionnaire that made this 
officer realize the deficiencies in this respect. 
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The agency head, a French Canadian, described how he 
had encouraged the written use of both languages.in his 
organization. It is his policy that unilingual memos in 
the author's language are written, that every desk is 
provided with a French dictionary, and that French and 
English newspaper clippings and technical articles are 


circulated to all officers. 


Not all departments with specialized translation 
requirements seemed to be quite so advanced in their planning. 
Since we began this account of translation problems and 
how departments are handling them with the description 
of the department who gave it the most constructive thought, 
we might end by talking about another case where some 
considerable thought was given the matter but attitudes 
seemed very different, although perhaps the result was not 


all that different. 


The senior Assistant Deputy Minister whom we first 
contacted felt personally that bilingualism was uneconomical 
and essentially an emotional and irrational phenomenon. 

From a communications point of view, he considered bilingualism 
anachronistic; English was by far the most important 
scientific language. In his opinion, French Canadians read 


technical articles in English faster than in French. In 
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addition, it was the department's policy to publish in 
the language used, but it was a fact of life that English 
readership was far greater than the French audience. 
Therefore, most material written by French Canadians was 


done in English. 


The publications are very poorly translated “into 
French, and the Assistant Deputy Minister believed that this 
was a direct consequence of the government's policy of paying 
low salaries to translators. He felt that if the government 
wants to have French publications well written, then it 
Should devote the necessary resources to this end. Although 
he was not favourably disposed to diverting funds from 
research to translation, he supposed that if it was to be 


done, it was worth doing well. 


The first discussion group disclosed that other senior 
officers held the same attitude as the senior Assistant 
Deputy Minister. ——— is the language of science; 
scientific expertise is taught and learned in English, the 
scientific demand for French publications is low. Although 
they maintained that most French Canadians would prefer to 
buy the English version rather than wait for a late French 
one, they admitted that the French distribution would 
54 


increase if the translation service was improved. 


54. We were told that one of the major source documents put 
out by this department, used by scientists all across 
the country, has been available in English since 1958. 
The French translation is now almost ready. However a 
totally revised English version may beat it to the 
publishers. 
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The senior officers did say that it was departmental 
policy to publish abstracts and summaries in French, but 
they noted that these were often published in Russian and 
German. It was mentioned also that most of the French- 


Canadian regional reports were published in French. 


The translation service was considered by these senior 
officers to be very inadequate. Therefore, the department 
must do much of it itself, which is a wholly unsatisfactory 
Situation, they said. There was some enthusiasm for the 
concept of a scientific translator (what we refer to as the 
executive linguist). The department felt that a whole new 
category of technical writers would have to be established 
to attract suitable candidates. Their advancement would 
have to be guaranteed, and they would have to be paid 
substantially more (50% was mentioned) than their scientific 


qualifications warranted. 


Before the next meeting, branch heads in the department 
prepared estimates on the extra cost of producing French 
copies of all publications. Most of the branches would 
require a budget increase of about two to five per cent, 
while one gave a figure which represented 25% of his budget 
(a "very complete" estimate, he said). Aside from their 
calculations, we received some interesting insights on the 


use of French and the attitudes of this technical department. 
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One branch head figured that the bilingual and bicultural | 
situation would improve if the information officer was 
bilingual and if there was less delay in translation. 

Another felt there were no insurmountable problems preventing 
the French publication of all reports in his branch, except 
that it would be very difficult to obtain Treasury Board 
approval. Another branch director said that practical 
difficulties such as the absence of any bilingual typewriters 
hindered the encouragement of the use of French in his 
Operation. However, some progress had been achieved since 
the existence of French-Canadian amateur scientific clubs 

in Quebec had influenced the sales of the branch's monthly 


review which now contains a number of articles in French. 


In yet another branch, there were no professional 
French Canadians on staff; therefore, research in the 
Quebec and New Brunswick regions was contracted out to Laval 
and the University of Montreal. A fifth branch head was 
preoccupied by the dangerous effects of translation errors. 
Some misunderstandings had occurred over contact specifi- 
cations with Quebec firms. A sixth branch head claimed his 
branch was in a budgetary straight jacket, ane alae was 
always the temptation to use translation money for further 
research. He mentioned, too, that the Queen's Printer has 
a peculiar policy of relating per unit subsidies to the 


volume of sales. 
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There was one suggestion which the Assistant Deputy 
Minister considered acting upon immediately. One branch 
director wondered whether a special bilingual and bicultural 
item, specifically allocated to the translation of publications, 
could be obtained from the Treasury Board. In this way, the 
department would not feel it was sacrificing any research 
money by paying for translation. The Assistant Deputy 
Minister proclaimed that the department would give this idea 


serious consideration for the next period of estimates. 


This department was also interested in contacting other 
departments. It had a rather arbitrary policy of translating 
publications, and wondered whether the N.R.C., for example, 


had developed overall criteria. 


As a result of this meeting, we felt some interest had 
been generated in this department regarding courses of 
action to improve their translation, but it had taken no 
steps whatsoever when we again saw the Assistant Deputy 
Minister in late December. The problem of editorial policy 
had fallen between two stools, he said. Since he was not 
in tadministration!, and the other Assistant Deputy Minister 
was a French Canadian, neither was in a position to act 
decisively in this matter. He agreed that an executive 
linguist would be very useful in every branch and that 


someone to check translation would be also valuable. 
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However, he still held to his basic views on the dominance 
of the English language. From this final contact, (he told 
us he would give us a call after consulting his new Deputy 
Minister, but never did) we also learned that it is still 
departmental policy to translate all incoming French 
correspondence and prepare a reply in English before 


translating it back into the author's language. 


The Use of spoken French 


Oral, as well as written language capacity, was also 
discussed. Several departments made the clear distinction 
between provision of service to the public and internal 
use by which French Canadians could work in their own | 
language. Both possibilities presented mammoth problems for 
many departments, but those associated with the latter clearly 
were more puzzling than the former. Much of the service to 
the public is in the form of written correspondence, and 
that can be dealt with now, however laboriously. Public 
demands on service tend to be concentrated by area and these 
can be dealt with by pegging certain positions as bilingual. 
Even departments which cannot divide their work regionally 
can see a way to cope by making sure that in every important 
section there was one French-speaking person who could deal 
with the public. Public Relations departments might have 
to be beefed up as well. 

Service to the public, verbally, is much more trouble- 


some, In fact, many officials considered that when this 


problem had been licked, there was no great rush to deal 
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with the other side of the problem - specifically, internal 
use. When pushed to talk about this, departments described 


internal language use as a definite problem. . 


To make the head office congenial to French Canadians, 
it would help, one departmental group discussion felt, if 
English Canadians were able to understand enough French so 
that — Canadians could use their own language in daily 


operations. 


There appeared to be a growing acceptance of the use of 
French by French Canadians in this way, as illustrated by 
one director-general's anecdote. He had recently attended 
a conference at which about a third of the participants were 
French Canadians. He was delighted when a fair amount of 
French was used at small discussion groups. Not long ago, 


this would not have been possible. 


One aspect of language use which intrigued the Deputy 
Minister and several other senior officers of a second 
department, concerned the possibility of submitting internal 
reports in French. French Canadians are formally free to 
do this now, according to one person, but such action does, 
in fact, cause considerable delay. A French-Canadian 
officer mentioned that he sometimes circulated French reports 
and wrote little notes in English to help the English-Canadian 


staff. One Assistant Deputy Minister strongly urged the 
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department to pursue the question, but another official 
objected that the cost in time, resources and delay in 


service was considerable. 


Nevertheless, this particular meeting ended with 
the Deputy Minister suggesting that there was plenty 
of scope for improving the treatment of French language 
reports. A possible saving would be to send less 


material to the Translation Bureau. 


A French Canadian director-general in another 
department suggested that Quebec offices be encouraged 
to submit correspondence and reports to Ottawa in French. 
In this way a qualified staff would have to be developed 
to handle the inflow, thus justifying language courses. 
This idea had also come up in the first mentioned 
department. There has been little attempt to put this 


objective into practice however. 


While the department was undergoing fairly extensive 
reorganization, the new Deputy Minister of one branch 
complained to the branch's Assistant Deputy Minister that 
he had seen a letter sent out in English by a French 
Canadian to a French Canadian. The Assistant Deputy 


Minister requested a subordinate officer to assess the 
branch*s capability in French correspondence, and this 


person met with us to discuss the problem. The branch officer 
said that, without investigation, he knew that the 
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branch's capability was virtually nil. Therefore, he 
wanted to suggest measures to develop some kind of 
bilingual capacity. Since there was little correspon- 
dence with the public, the principal area of concern 
was communication with Quebec regional offices. If 
the Ottawa-based officers were to achieve greater 
comprehension of written French, possibly after the 
introduction of a modified receptive language training 
——— this might do away with the practice of 
regional offices writing in English. Replying to them 
in French was the main problem, and various ideas about 
possible communicator positions were discussed. It was 
suggested that perhaps all the branch needed was a few 
able French Canadians who could compose letters and 


reports after receiving briefings in English. 


The officer reported back to his chief in a half- 
hour executive committee meeting. Finally, a strong 
memo was written to the Deputy Minister, concerning the 
recommendation of a communications officer position. To 
this point, however, we have received no indication that 


any further action has taken place. 





55. See Appendix I, pp. 329-331 for explanation. 
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To complete the picture in this department, we 
should mention two other courses of action which cropped 
up during our discussions. The department is now ordering 
typewriters with bilingual keyboards and planning to 
convert the old ones at $15 per machine. On the subject 
of technical manuals, it was suggested that forced 
translation of these bulky documents might reduce the size 
of the English ones, which in itself would be a worthwhile 


accomplishment. 


The Deputy Minister of another department, we 
discovered, after initial talks with us, had instituted 
an author's language policy in meetings. He claimed it 
worked quite well, but his staff admitted that the use 
of French at meetings by a small and totally bilingual 
French-Canadian minority was very awkward. For lack of 
French Canadians to talk to, English-Canadian officers 
apparently sometimes practice their French with each 
other. Nevertheless, the author's language policy was 
more effective when applied to meetings at the Quebec 
regional offices. Recently, too, the department did 
receive 12 officers of the Quebec provincial government's 
Sister department, and this reception was carried out 


primarily in French. 
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In some areas, this department has made progress 
in bilingualism and biculturalism, but not much in 
translation or language use. French memos, for instance, 
are almost never written in the department, because it 
is felt that there will inevitably be a lack of compre- 
hension and delays. At the same time, there is little 
effort at the senior level to encourage the expansion 


of such use of French. 


One other department was largely interested in the 
merits of receptive language training. If it was to be 
justified solely on the basis that the department would 
eliminate a certain amount of translation, the Deputy 
Minister believed that it would not be worthwhile. More 
than Glassco-type arguments about efficiency would be 
needed to arouse the enthusiasm of other senior officers, 


he felt. 


This department felt it had bilingual capacity to 
deal with the French-Canadian public and a sufficient 
number of bilingual officers to handle internal relations. 
They are not completely satisfied, though, since they 


participate in the C.S.C. language training courses, and 
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they do regard oral comprehension as a necessary 
acquisition. But they do not appear to view the 


increase in the use of French as an urgent problem. 


To complete the picture, it must be noted that 

some agencies told us they were freely bilingual. 

French Canadians were supposedly free to work and 
assosicate in their own language. One agency said 

it made it its business to pay for the translation 

of internal documents written in French, and all 
documents were sent to senior officers in both languages. 
Simultaneous interpretation was employed at Board 


meetings. 


Another agency follows the author’s language 
policy in internal operations. All forms are available 
in both languages; correspondence is dealt with in the 
language of the original writer; internal material remains 
in the language in which it was written. Most external 
communication is in English, and directives to officials 
are in English. Translation is no problem in these 


areas because there is none. 
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Concerning language use, the agency’s first reaction 
was to tell us that French has been used in dealing with 
French Canadians as a normal procedure for many years. 
French-Canadian business transactions are made and pro- 
cessed in French. Internally, French-Canadian officers 
make their reports in French and copies are sent across 
Canada, with the result that even westerners receive 


written material in French. 


We were assured that at Quebec regional conferences, 
the French-Canadian agency employees had no hesitation to 
use French. Where French Canadians dominate the regional 
offices, French is the functional language of business. 
However, only English is used at the senior levels partly 
because there are few French Canadians in the upper 
echelons, but mainly because the senior officials feel 
that English is the businessman's language. It is a 
reaction which is perhaps typical of the Montreal business 


community. 


Another agency head stated that the overriding 
policy since his accession to this post has been to do 
business in the language of the customer or client. He 
also expects as a normal procedure, that French-Canadian 


employees speak their language at all levels. He said 
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bilingualism was a natural administrative procedure in 
his department, and that there were certainly no 


problems in translation or language use. 


In all these cases, however, we understood clearly 
that English remained the decision-making language at 


upper levels. 


(4) Language Training 


Discussions of language use lead naturally to 
language training, since if enough people cannot be 
recruited to provide bilingual capacity in the department 
the next most effective action is to retrain the existing 


staff. 


In early 1964, the government decided to set up an 
elaborate course of its own, the Voix et Images de France 
(VIF) course, which was developed at St. Cloud in France 
primarily to train immigrants to that country. From 
this intial effort, the government has expanded the V.I.F. 
course facilities and now offers it to a large number of 


civil servants. 


In almost all our discussions about bilingualism and 
biculturalism with senior public servants, the subjects of 


language training was raised. In.fact, it probably sustained 
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more interest than any other topic. We present below the 
reactions to their language training experiences, first 

of the departments and one agency within the civil service, 
and secondly of the other federal agencies. The distinction 
of the civil and greater Public Service is made in this 
case, because the C.S.C.-administered course virtually 
excludes the participation of the crown corporations. 
Therefore, the departments and one agency within the Public 
Service provide a separate experience due to their — 


ship with the C. S. C. Sponsored V.I.F. course. 


At our very first group discussion with senior 
officials, we encountered feelings of frustration and 
disappointment in the V.I.F. courses. Post-course usage 
was a problem and one person suggested some system of 
follow-up post-course training. It was also suggested 
that the difference in departmental requirements should 


mean a greater range of methods of instruction. 


In another meeting, this department elaborated on 
the obstruction encountered in approaches to the Inter- 
Departmental Committee on 5. and B. and the control agencies 
wherever language training initiatives were undertaken by 


the department. We encouraged them to formulate specific 
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requests and then approach the C.5.C. The department 
balked at this suggestion, however, because it did 
not feel that it was in a position to make specific 


enough proposals for language training. 


In this department a committee on bilingualism and 
biculturalism was instituted, and it set about drafting 
a report on bilingualism and biculturalism in the depart- 
ment. The following quotes are excerpts from this report: 
tAlso cited ... is the inadequacy of 
the present civil service training 


program vis-a-vis the training needs 
of the department". 


"The present language training program 
is inadequate to meet minimum standards. 
The courses are probably useful in 
bringing about a general slight increase 
in bilingualism. They are not turning 
out people fluently bilingual, able to 
operate effectively in both languages 

at a level serving Departmental 
interests”. 

The report was approved in full committee consisting 
of a number of senior officers including all the Assistant 
Deputy Ministers. However, the department feels it lacks 
the necessary expertise to approach the C.S.C. Moreover, 
their past experiences with this agency have not been en- 
couraging. Therefore, this department continues to send 
students to the V.I.F. course, although it is unhappy with 


the system, 
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At the first group discussion of our next department 
in July 1965, we were asked our opinion of the V.I.F. 
courses, for the department was not pleased with the 
results of this language training. As with the first 
department, there were the complaints of lack of post- 
course usage. In August 1965, this department met with 
a C.S.C. senior officer (we were also present) who 
encouraged the department to send specific requests to 
the C.S.C. This €.S.C. representative was quite fully 
briefed on the V.I.F. system and presented a strong case 


for its continuation. 


The department took no action right away for, as we 
later found out, it did not feel sufficiently acquainted 
with language training techniques to bargain effectively 


with the C.5.C. 


In late 1965, this department told us that in their 
opinion, the C.S.C. was not achieving its language training 
objectives. It was not satisfied with the efficiency of 


the V.1I.F. courses. 


In February of this year, the department exhibited 
increasing concern. The Deputy Minister had by this time 
tested the V.I.F. course through personal experience. He 


sought to change the orientation of the ©.5.C., but figures 
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that this act would require a great effort, since 

the C.S.C. appeared to be immovable. He felt that he 

did not want to initiate a conflict between the C.S.C. 

and his department. In his opinion, the government should 
be the one to establish the exact relationship between the 


C.S.C. and the departments in language training matters. 


Shortly afterwards, this Deputy Minister invited 
us to participate in another meeting for which we received 
an agenda: "Points of Discussion with Bilingualism and 
Biculturalism Staff". Two items which illustrate their 
concern for language training effectiveness are quoted 
below: 

2. "Whether it would be practical to 
have a group of classes in (the 
department), at apparently the 
same level and coordination with 
the main system but oriented towards 
particular needs of the department?® 

4. “How much influence we should or 
could exert on the rigid program 
of the government school to:” 

(three points outlined) 

As these points indicate, the department wanted to 
modify the V.I.F. course or carry on complementary courses 
within the department. At our next meeting, the Deputy 
Minister launched into an attack on the V.i.F. course 


itself. Among other things, he complained that English 


is not tolerated in the classroom, that no grammar books 
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for reference are provided, that priorities are not being 
followed, that the students, who are all adults, are not 
given satisfactory explanations of grammatical points, 

etc. He also felt that the V.I.F. course is too standard- 
ized for the department’s needs and thus wasteful, and 

that the C.S.C. should have visited departments to formulate 
a common office vocabulary. lt must be emphasized that 
these comments were not those of an ordinary student. They 
emanated from a Deputy Minister whose main concern is the 
efficiency of a major department and thus the effectiveness 
of language training. This senior civil servant has briefed 
himself quite thoroughly on language training and linguists 
on the Royal Commission’s staff were inclined to agree with 


most of his views. 


Finally, some of the department's officials arranged 

a meeting with ©.S.C. officials, including the coordinator 
of language training. We were invited as well. The depart- 
ment*s approach was to seek cooperation from the C.5.C. in 
setting up complementary practice sessions. This meeting 
was preceded by certain correspondence between the C.S.C. 
and this department, excerpts of which are provided below: 

(A letter addressed to us from the Deputy 

Minister after having received a reply from 


the C.S.C. to his criticisms of the V.I.F. 
system): 
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"I do not seem to have been very successful 
in persuading him (the C.S.C. official) that 
the present system might be in a way modified 
to meet the characteristics of the students 
and the needs of the government departments. 
It does seam to me rather extraordinary that 
(the department) spemt three years studying 
French without learning anything about how 
to answer the telephone or deal with simple 
office situations. I cannot help but feel 
that interest on the part of the students 
and the efficiency of the course would be 
greatly improved by recognizing that most 

of the students have some working basis of 
French grammar and that ali of them are 
taking the course at public expense in order 
to conduct public business more effectively". 


Privately, the Deputy Minister revealed that his. 
feelings were much stronger than they appear in this letter. 
In order to balance the department’s wiew en the subject, 
we show below three paragraphs from the letter sent to the 
department by the C.S.C. Note that the C.S.C. takes the 
attitude that its authority on Lenguage training cannot 
really be questioned by an individual department. We may 
add that our linguists at the Commission do not necessarily 
agree with the pedagogical points made in this letter. 

"Tl realize the difficulties and frustrations 
that arise out of our adherence to the rule 
that English should not be used to explain 

a French word. As frustrating as this process 
appears to be, it is well established as a 


pedagogical tenet that it is the most effective 
way in the long run. 
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(e 


We are now engaged in a research project designed 
to provide a ‘third phase of training’ in French 
which will in fact be oriented to the working 
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situations in the Government Service. We 
have pretty well come to the conelusion 

that we should not fuss too much with the 
first two phases because we have found, 
after the expenditure of considerable sums 
of money, attempts to modify the vocabulary 
in the programme introduced such serious 
problems in relation to the development of 
an understanding of language structure, that 
it now appears impossible to produce im- 
provements from a vocabulary point of view 
without ruining the system. However I 
understand that this aspect of the system is 
still under review. 


We will certainly take into careful con- 
sideration the development of suggestions 

for foliow-up to be done by students 

between phases of training and after training 
is completed. 


The department eventually met with officials of the 


C.S.C., a meeting which we also attended. Ail the complaints 


@ 


of the department about the V.{.F. course were aired by the 
departmental officials but the ©C.S.C. reasted very defensively 


to this criticism. 


The departmental officials also tried to probe the C.5S.C. 
about possible cooperation in complementary language training 


measures. In this area, they received littie reaction and be- 


« 


came impatient with the C.S.0.'s lack of enthusiasm. There- 
fore, they decided after the meeting to deveiop their own 
post-course training methods and try to increase the effect- 
iveness of the V.I.F. courses in this way. This department 
will then be working in isolation from the C.S.6., although 
‘at the same time attempting to complement the official Velvwrs 


course. 
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In one way or another, we met with criticism . 
of the C.S.C. program, more or less sharp, in just about 
every department which discussed language training. On 
no other subject did we discover such unanimity. The 
commonest criticisms were that the courses were not 
sufficiently intensive and that follow-up courses were 
needed. This opinion was expressed often enough by 
senior officers to be almost unanimous. One full-time 
officer, employed by one department to handle bilingualism 
and biculturalism and language training in particular, 


saw it differently. 


He told us he did not consider the one-hour-per- 
day courses a waste of time, because they do show English 
Ganadians how difficult it is to learn a second language. 
In his opinion, the courses also develop a good passive 
knowledge of French for most students and even oral 
competence for some. Therefore, he accepts the V.I.F. 
course as a useful language training course and would not 
want the department to duplicate the C.5.C.'s efforts. 
However, he would like to initiate some specialized 
language courses for students who have completed the 
¥.1.5.'e.3> degré. These courses would be tailored quite 


closely to the department's needs. 
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To resolve the problem of post-training usage, one 
Deputy Minister proposed language instruction for complete 
work units. This idea was also discussed on other 
occasions, but usually foundered on administrative 


objections. 


Another department, which devoted virtually a whole 
meeting to language training, levied criticism at the 
Inter-Departmental Committee on B. and B. for not advising 
the Public Service on bilingual and bicultural matters 
except to say that the V.I.F. courses should be patronized. 
The language training system itself was deemed too inflex- 
ible, and many alternative methods for learning French were 
explored. In fact, the whole emphasis in this field should 
be on the development of a battery of approaches to language 


training. 


It was suggested that a special body, such as a crown 
corporation, be set up to remove language training authority 
from the C.5.C. Other ideas coming from the discussion 
included sending personnel to summer schools operated 
outside the Public Service for a combination holiday and 
language training course for those senior officers who 
could not find time to take a normal holiday. Although 


the V.I.F. course was useful - to expose students to French, 
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if for nothing else - it certainly does not form the 
only type of language training considered essential 


by this department. 


Another department had operated a V.I.F. language 
training program before the establishment of the C.S.C. 
schools. Their course was restricted to one hour per 
day, and the department regarded it more as a form of 
orientation device than a way to master French. To learn 
French, it was felt, a greater sacrifice in time was 
necessary. Therefore, the department asked the Treasury 
Board for supernumerary positions in order to release 
employees for longer periods. Their request, which was 
included in last year's estimates, was rejected by the 


Treasury Board. 


Before approaching the Treasury Board again, the 
department considered that it would be necessary to 
establish long term aims. It is still in the process 


of settling its own goals. 


The French-speaking Deputy Minister of a technical 
department, which did not discuss language training in 
its group discussion, remarked to us privately that 
English Canadians in his department would never acquire 


a working knowledge of French through the V.I.F. courses. 
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However, one branch of the department, which is 
more oriented towards social planning and which we met 
independently, did discuss the language training 
facilities with us. They were more enthusiastic. The 
officers expressed no particular complaints about the 
V.I.F. course, although they certainly recognized that 
French could not be learned solely from it. However, they 
took issue with the organization of the courses as handled 


by the CL bele 


The Assistant Deputy Minister in charge of the branch 
had just begun the half-day V.I.F. course: he had not been 
notified of his acceptance until he had phoned the C.S.C. 
the day before he was to begin classes. At the same time, 
he inquired as to the possibility of enrolling in a total 
immersion course envisaged by the ©C.5.C. He was informed 
that he would have to proceed through the 3 degrés of 
V.I.F. and then be placed on a waiting list. It would be 
1970 before he would eventually be permitted to register 
for the total immersion course. This was upsetting, since 
he gave strong evidence of a very lively commitment to 


bilingualism, even at some personal sacrifice. 
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We met this same Assistant Deputy Minister about 
one month later and asked him about his experience in 
the V.I[.F. course thus far. By this time he was person- 
ally dismayed at the inefficiency of the school system, 
for he figured his progress was considerably hampered by 
the slowness of some of his fellow students. He claimed 
that his work was also suffering quite badly, due to his 


part-time absence from the office. 


Another department estimated personnel time devoted 
to language training presently at 3.7% of the total man 
hours spent at work. It has had long experience with . 
language training, extending back to its own experimentation 
with audio-visual techniques, and consequently the depart- 
ment puts a fair emphasis on language training. However, 
it is also the department's goal to reduce the time spent 
on language training to 2.8%. Hence, greater efficiency 
is desirable. The Deputy Minister himself criticized the 
2° and 3© degrés as being too grammatical and preferred a 


more practical course to reach the department's objectives. 


At a later meeting, one senior official pleaded that 
wives be allowed to take the course as well. In addition, 
there was a desire on the part of some of the senior 


officers to reorganize the department's system of selecting 
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students, in order that they might derive the maximum 
benefit from the language schools. Clearly, although 
this department was heavily committed to Voix et Images 
de France, it was critical of the system and method, 


and was determined to improve its efficiency. 


In a group discussion last fall, another department 
displayed some consternation over the time lost from work 
due to the courses. Also, it was noted that language 
training disrupted other departmental training schemes. 
But in general, the language training system operated by 


the C.S.C. was not questioned. 


We attended another meeting of the department's B. 
and B. Committee in February, where there was great 
discussion over criteria for selection of students. 
Individual cases of employees who had asked to take the 
full-time courses for four months, beginning nextfall were 
mentioned. The complexity of the selection problem was 
quite forcibly emphasized by witnessing this process of 
reviewing actual names in real situations. One director- 
general who was a member of the committee, stubbornly 
refused to cooperate and would not release any of his 
staff. He had been understaffed for twenty years and did 
not want to be additionally burdened by his employees' 


absence from work, due to language courses. The committee 
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came to no conclusions about individual cases and left 
the matter to the individual division heads. It was 
maintained, furthermore, that the C.S.C. had issued 
no guidelines, and had simply left the question up to 


the judgment of the departments. 


One administrative problem was also brought to 
light during this meeting. One candidate (at the SOl 
level) was refused permission by the committee to attend 
the full-time course, because it would take weeks to find 
a replacement to fill his position during his absence. 
Since the C.S.C. informs the candidates of their success- 
ful application only a few days before the start of the 
course, it would be impossible to accommodate this person, 
ever. A replacement could not be found at the last minute, 
and if one were trained earlier, the candidate might at 


the last minute be denied a place in the class. 


Another interesting attitude towards language train- 
ing showed itself during the discussion. One director- 
general commented, with everyone else’s approval, that 
language training is a method of introducing English 
Canadians to French culture. The following quote describing 
this attitude is taken from the department's own minutes 


of the meeting: 
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"Dr.eoo.o... Suggested that French language 
training policy be such that training 

would be available to staff who, although 
they may not require a knowledge of French, 
would want to receive training as their 
contribution towards biculturalism. There 
was general agreement on the desirability 

of this approach and recognition that such 
training has achieved a wakening of interest 
in French culture". 

In spite of its earlier ready acceptance of language 
training as administered by the C.S.C., the department now 
appears to be becoming more critical of the effectiveness 
of the V.I.F. courses. The chairman of the departmental 
B. and B. Committee is himself beginning to question whether 
the C.S.C. could not be more flexible in approach to language 


training. 


One department with which we had several meetings, 
identified a need for greater passive bilingualism, in 
order to deal with its unilingual regions. Its attitude 
to the Civil Service Commission was highly suspicious, and 
it told us it had little confidence in these centralized 
schemes. It felt it wanted to run its own programs. As 
a result, discussions with linguistic specialists were 
held, and the department seemed to be moving towards an 
experimental program in passive language training. However, 


the Deputy Minister's initial enthusiasm waned. He decided 
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finally that such a program was just too ambitious 
for his department to take on, and now hopes the C.S.C. 
will itself initiate a trial receptive language training 


coursé. 


Public Service Agencies outside the Civil Service 


Five of the government agencies with whom we had 
contact were not in the Civil Service proper. In all 
five cases, no use whatever was made of the C.S.C. language 
training school system. We received very little information 
in the field of language training from one of them, but it 
appears that the other four have made various efforts in 


providing language training for their employees. 


One of these public institutions has an outside teacher 
and a budget of $20,000 for language training. However, 
there are many officials of this agency who feel that the 
courses are inadequate. Another agency practices the 
policy of partially reimbursing fees that students pay for 
language training programs. The head of this agency said 
simply that the C.S.C. arrangements were not suited to 
his own agency. He was particularly interested in learning 
about new techniques in language training and sought our 
advice on the matter. Another agency organized internal 
language courses for its French- and English-speaking 


personnel. Although the method is not V.I.F., these courses 
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would approximate the one hour per day kind. Finally, 
the fifth agency has no formal language program of 

its own and manifested quite an interest in courses akin 
to receptive language training. This agency had experi- 
mented in the past by sending one English Canadian to the 
University of Montreal. Unfortunately, the employee in 
question did not return to the agency very proficient 


in French. 


There is little we can conclude from the scattered 
bits of information about these agencies in relation to 
the C.S.C. language training system. Except for one of 
them (the one about which we know very little in this 
field), these agencies have substantial operations out- 
side Ottawa, especially in Montreal. Generally, we found 
a higher degree of bilingualism in these agencies than 


we did in the Civil Service. Therefore, the need for some 


kind of language training would seem to be less acute. 


On the other hand, although these agencies had 
encouraged language instruction to be operated either 
inside or outside their own structures, the results by 
their own admission were not totally satisfactory. Each 
individual agency presents a somewhat different picture, 
of course, but in none of them is the history of language 


training a resounding success story. 
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(5) Administration 


We have so far described the action experience in 
terms of specific problems raised by bilingualism and 
biculturalism. Departments have their own ideas as to 
the relative importance of the problem areas within 
their own organization and as to the best means of going 
about solving them. In some cases, problems were reco- 
gnized but no action followed. In others, various 
mechanisms and forms were introduced to continue the pro- 
cess of evaluation and solution. It is this type of 
formal or informal activity which we attempt to describe 
in this section. We hope to show in what form the federal 
agencies are administering the overall government policy 
on bilingualism and bicuituralism and what internal planning 


process is taking place as a result. 


In this section we have selected eleven case studies. 
All of them reflect the Ottawa milieu and of course in 
describing the way the departments approached each of 
the particular problem areas, there was much that was 
relevant to the more general question of administrative 
style. However, we thought it would be useful in this 
section to bring together the specific material related 


to over-all planning problems. 
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Our approach upon contact with these federal organ- 
izations was to initiate group discussions for the 
purpose of implementing a continuing process of bilingual 
and bicultural planning. The reaction we received was 
extremely varied and depended to a great extent on the 
individual senior officials of each department and agency. 
However, to a great extent it also depended on the par- 
ticular nature of the organization itself. Since the 
functions of the 15 departments and agencies are different 
from each other, each one is unique in size, importance, 
status and power. Therefore, the type of person to be 
found in each department will depend to a great extent 
on these organizational factors. Consequently, the 
reactions of the different department and agencies to- 
wards the concept of bilingual and bicultural planning 
are due to the inherent features of their framework, as 
well as to the personalities of the senior officials of 


the Public Service. 


Department 1 


It was the Deputy Minister's view that, in spite of 
the investigation still being carried on by the Commission 
and by the Inter-Departmental Committee, some immediate 


progress was desirable. He had initiated several small 
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projects which he said had been thwarted by the I.D.C. 
who told him to await the results of their own inves- 
tigation. A management consultant firm which was helping 
this department in reorganization also advised against 
introducing bilingual and bicultural changes at the same 


time as general reorganization was taking place. 


The Deputy Minister agreed to the discussion group 
process and introduced it to his senior officers as a 
search for continuing process and not for instant bi- 
lingualism. We were there to look into the successes 
of other departments. It felt that it was not up to 
date and wanted to gather more information. Later, the 
bilingualism and biculturalism officer became quite ex- 
asperated at our reluctance to divulge the names of the 
other departments which were carrying on similar courses 
of actions. Our own usefulness, as far as this depart- 
ment is concerned, depended to some extent on our role 


in keeping in touch with the events in other departments. 


The first discussion group ended with the institution 
of a B. and B. committee consisting of the Assistant Deputy 
Ministers of the three branches. The sole French-Canadian 
Assistant Deputy Minister was named the chairman, and the 


Deputy Minister suggested that more junior officers, as 
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well as senior ones, should become involved. He wanted 
the committee to set things in motion, formulate specific 


tasks, and actually see to their implementation. 


This departmental B. and B. committee set up a sub- 
committee which met throughout August 1965 and prepared a 
detailed report covering all aspects of bilingualism and 
biculturalism. It established its own terms of reference, 
which included investigative work, estimates of needs and 
related costs and the preparation of actual programs. 
More specifically, the sub-committee recommended that it 
be empowered to establish a schedule of language training 
objectives and to ally career development more closely to 


bilingualism and biculturalisnm. 


The full committee met in September to discuss the 
sub-committee report. For the first time, we were invited 
to participate in an internal decision-making session of 
the department. In effect, we were asked to take on a 
staff function, since we were the so-called specialists 
in this area. The principal procedural development which 
resulted from this meeting was an agreement to provide 
the B. and B. sub-committee with a permanent secretariat. 


This appeared in the sub-committee’s report: 
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D. "Recommended Program of Action 
(1) Administration 
(a) Establish a Departmental secretariat 

comprising at least one full-time 
officer to do research, paper-work 
and general co-ordination in this 
field and to be the working arm of 
the Sub-Committee and to report to 
its Chairman". 

Although virtually the whole report, which described 
numerous excellent aims, was accepted by the full committee, 
the permanent secretariat was the only serious attempt to 
give the department a mechanism for putting into practice 
the principles so finely determined. Sometime later on, 
a departmental officer was appointed, probably due to the 
momentum of the meeting, although it appears that two of 
the three Assistant Deputy Ministers forming the B. and B. 
committee were hesitant to be so decisive in this area. 
The appointment was scheduled for 12-15 months with the 
officer to be located in the Deputy Minister's office and 
reporting to the sub-committee chairman. The drafting of 
a job description was postponed until the department was 


ready to state precisely what it wanted the permanent 


secretariat to do. 
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The department was affected by the major reorganiza- 
tional changes late in 1965, and the position of the new 
bilingualism and biculturalism officer was jeopardized, 
since his branch was to go to another department. Although 
there were some who tried to carry on the B. and B. committee 
idea, with alternate members, most of the senior officers 
found they had to devote their full time to reorganization. 
No energy could be sacrificed for bilingualism and bicul- 
turalism. However, it was finally decided that the officer 
would be loaned back to the department as a full time 


Bicultural Projects Officer. 


The B. and B. committee has not yet been reconstituted, 
although its chairman, an Assistant Deputy Minister, coun- 
seled the new Deputy Minister not to neglect its useful work. 
He expressed the hope that the members of the committee would 
bring the progress achieved to the attention of the three 


departments to which they were going. 


The new Deputy Minister appears to have a different 
style. The Bicultural Projects Officer is still quite 
active, but it remains to be seen whether the department 
will re-institute the systematic planning of the former 


B. and B. committee. 
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Department 2 


This department never did set up a formal committee 
on bilingualism and biculturalism, but the department 
head and other senior officials were involved with — 
lingual and bicultural decision-making throughout our 
contact with them. The department agreed to set up dis- 
cussion groups designed to stimulate senior officers into 
thinking and acting in this area. One senior executive 
expressed it this way: "Apart from language courses, we've 
done no thinking on the subject; so it can't help but work." 
The department head welcomed our efforts and complained that 
there was no leadership in the Public Service on bilingualism 


and biculturalism. 


Our discussion groups went well and provided a forum 
for senior level deliberation. Specific courses of action 
were identified and the senior officials expressed their 
commitment to act on certain measures. However, the de- 
partment has not yet moved ahead on a coordinated basis, 
The specific courses of action agreed upon evidently did 
not receive enough priority to be actually carried out. 
The department is sympathetic to bilingualism and bicul- 
turalism generally, and does act whenever a suitable 


occasion arises. In particular, we might mention the 
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windfall of French-Canadian social scientists whom the 


department made vigorous attempts to recruit. 


The department recognized specific problems and 
identified possible solutions, but only really acted when 
a problem became urgent. Such was the case with language 
training, which generated several meetings with us and 
finally with the Civil Service Commission. In this area, 
the agency has decided to act and hire a bilingual and 
bicultural coordinator to deal specifically with this 


problem. 


The department's greatest preoccupation lay with 
language training and follow up measures which would be 
complementary to the Civil Service Commission courses. 
When the department began thinking in terms of hiring a 
special coordinator for this operation, the possibility 
of extending the officer's duties was also considered. 
The following two points describing possible functions 
of the officer, illustrate their concern for a wider 
application of the officer's role. 


t,, The accommodation in (the department) 
of French-speaking persons. 


5. Review of our French questionnaires and 
publications for lucidity and style. 
This may be a separate function. 


This calls not for a linguist but mainly 
for a Frenchespeaking administrator." 
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Since the drafting of these duties for discussion 
purposes, the department has spoken to another department 
about its plans for hiring an officer with functions 
Similar to that of a Bicultural Projects Officer. After 
this conversation and further deliberation, it appears 
that the wider concept of bilingualism and biculturalism 
is being recognized as a problem which should be dealt 


with on a more systematic basis. 


Department 3 


When it was proposed that a group discussion treat 
the feasibility of theoretical courses of action, the 
French-Canadian Deputy Minister readily acquiesced, 
saying, "Cela m'intéresse beaucoup." As we participated 
in the first group discussion, we had the feeling that 
the department had already gone over much of the same 
ground before. Another meeting was proposed at the close 
of the first one, but the group did not appear very willing 
to carry on the procedure. However, an agenda of discussion 
topics was proposed, and on this basis we agreed to meet 


further. 


ve Pi * 9— Bile 


Z 


— 
fae “oe a 





| tinab 24 bide doy wo iserg & on | 99 
setesd — exon D — om 


— a. 





ts913 gotaauos tb quory & tedt beeoqorq eaw 22 medW 
eit ,gottos to esenvoo [sobte10eds to yd¢iltdtese’t ed? 
_beoselupos yi tbaet tedaintit tooqed netbeneD-donet 
besaqtotiasq ew 6A " quedtiaed oenordenklm sled" enatyse 
tars antfoot odd bert ow ,moleawseth quot text? odd at 
SNe wat to dows 1690 Sos ‘ybseris bed snemdisqeb ede 


eaolo ens ‘te beeoqetq taw anitoem nedzonA eroled bavots 


gut iliw yrev iedqqs ton bib quora edt sud oeao sont? ens to 
| moteeuoe bb to shnoxs ne , tevewol . ube sotq eit no wrise or 
yoom Of heetgd ow atesd etdd no bas capaci saw eotqos 

todo? 


ie 
a7 i 


















172. 


For the second and third group discussions of senior 
officers, a detailed background paper was prepared by the 
department. This substantiated our belief that previous 
discussion had taken place and the department was taking 
advantage of the Action-Research project to follow through 
on some specific matters of concern. They seemed to view 
our presence as a catalyst and they went on to identify 
in detail the operational difficulties facing the depart- 
ment. One officer commented that after preparing for 
months, we had finally made the department psychologically 


prepared to act. 


The department spent a lot of time involved in a 
strategy discussion about how to approach the Civil Service 
Commission and Treasury Board. It felt that the depart- 
ment could make a fairly convincing case in certain areas, 
and such courses of action would be innovative. Therefore, 
through the Deputy Minister's office, the department thor- 
oughly reviewed all possible avenues to initiate these 
special projects. As yet, it appears that they have not 
acted, although we have done our best to smooth the way 


with the control agencies. 


eee TG 7 : 





—— ——— * — — —⏑ — 


-tisqob edt gntoat setdinotttLb Lenotzersqo ode Ltsteb mi 
tot anitegqexq t9dte Jedd besnemaoo aeoltto ond .Jtaem 


LOOP Oy: he 


vilsotroLodoyeq snoutssqed edt bem ellen ht bad’ ow, 
A Oa, 0 SOR * — 


s at. bevlovnt owtt to tol . saage tmomsraqeb ont 


ealtyvied fiw ssid shanks iit os wod trode nokeeuoe tb — 


«dteqeb odd tadd tfo% $1 bas ot cuweserT bas note tne 


(280% nists at seo gatoatvnes rittst B odam b luoo non 


— ———— ssvitevonnt od biwow notgos to eon uo⸗ dove bas 
Nocto — — — —— edd 29 LT Io a'rode tate yinqed. edt — 
 -geeds odetsint of aeune ve sidieeeq fis bewsives ‘qlique 
tom oved veds, sandy eiseqqe ot rey aA evo⸗toꝛa ie.taeqs 
ysw ent dtooue of teed «wo esob ‘evad ew dyuodsis betes 

eo Lomegs fdran0> aiid gt 


J 


— 
ra 





173. 


We held one discussion group separately with one 
sub-agency of this department, which revealed the feeling 
that bilingualism and biculturalism is not a problem which 
can be attacked in piecemeal fashion. The senior officers 
felt there was nothing they could do until the government 
provided the direction, and at present it was giving no 
lead. The establishment of a high priority by the govern- 
ment on bilingualism and biculturalism would make them 
"go for broke". That was all they were waiting for. In 
fact they were alarmed that neither was being done, because 
they felt there was much latent enthusiasm which could 
"so sour" unless leadership were provided soon. Individuals 


did things on their own, only to be discouraged. 


Department 4 


The Deputy Minister of this department reacted very 
strongly to our approach. He objected to our "interference" 
with his department's affairs and claimed he was already 
dealing with specific bilingualism and biculturalism prob- 
lems. We held no group discussion, largely because he was 
wary of the role we would play in such a process. He was 
not enthusiastic about our "sophisticated" methodology 
and described his own planning process as an "ad _ hoc, seat 


of the pants" kind. 
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We eventually talked to the Deputy Minister's exec- 
utive assistant, who said there was direct senior officer 
encouragement of bilingual and bicultural courses of 
action, especially in respect to language training partici- 
pation. He noted several other specific individual efforts, 
such as in the field of French-Canadian recruitment, but 
overall he considered that the department at present places 


a rather low priority on bilingualism and biculturalism. 


Although the Deputy Minister did not mention it, the 
Chief of Training and Development in a sister department 
had assigned an officer in early 1965 to advise the two 
departments on language training. Bilingualism and bicul- 
turalism became the full-time concern of this officer as 
he gradually began to take on other Bicultural Projects 
Officer functions. He now appears to be occupied in bi- 
lingual and bicultural affairs as they arise, such as 
preparing the two departments for the French-Canadian stu- 
dents this summer. In addition, he also takes his own 


initiative in carrying out specific functions. 


This Bicultural Projects Officer has not officially 
been given a position indicating that he is the officer 
responsible for bilingualism and biculturalism, but he 


has drafted specifications himself for such a position. 


a 
at ee 


Tay . 
F ae: { aa! | 
| : ken r i 
8 a 





ehohirag —— 0 sooueet at x Le a 

— ienbivibnt ofttosges zetite Inteves boson om preven 7 
turd. _doomd tite nsthsns0-done17 to. biettedg ak ‘en dons | 

neosiq graaetq te Inemteqe eit Jed? betebien o of [isievo 
matlerwdlsotd bas mobiavant itd 0 webby werk RE 





odd , tt ao linen tort btb re Jeba tM xouaed ong favors 
—J— yotete e al drtemqo Level bos gntinteyT to te idd 
ows ait estvbs ot 20°00 vines ot swottto ne borg tase bad 

_tuotd bas metievgnt ltd ‘gainiors egaugnal gao aaaono asqob 
es teottto eid? to mteonas emtd-Liu? oad omsoed mek isad 










adsetort Isiwiinoli sedto ro sales ot neged yifsubaty od 
“td ot befquooo ed of aTSIggs wom 91 go toocun ⁊0t*0 
as dove ee as yeds es eta tis famsdtuskd brs fsugatl 

~ute ns thats d-dosex% eds 10% atnemsiaqeh ows eds anitsqe1q 
wo @ fri neues oele od toketbba nl rome atid adasb 
Suotooau ob itooqe tuo galyrtes at evidattiat 


& 


yiletoitte ton esd Teoltl0 etostort Lertinotd etd? 
tooltto off at oc gait antiantbat nottieeg a nevig need 
‘od Gad ymetletetivetd bae metLegat tid “2% eldienoqset 
w8otttooq s doce 107 iLlovadd enolteottioede bestanb eed 


175. 


The draft is strongly worded and proposes that the officer 
("coordinator of bilingual services") be in a position to 
advise the senior levels on the bilingual and bicultural 
implications of all policy decisions, as well as being 
responsible for certain courses of action. The suggested 
classification is a fairly senior one and the two depart- 
ments are currently deciding on whether to carry through 


this initiative. 


According to our latest information, the department 
has not taken any decision on the proposed Bicultural 
Projects Officer position. It appears that bilingualism 
and biculturalism is just not receiving the kind of pri- 
ority which will result in concrete action. The incumbent 
of the de facto Bicultural Projects Officer position is 
disappointed at the department's lack of concern for bi- 


lingual and bicultural planning. 


Department 5 


The English-Canadian Assistant Deputy agreed to the 
discussion group procedure and two such group sessions 
were subsequently held. A memo with an agenda for the 
second meeting was sent to all departmental participants 
(and not to us), which announced that this would be the 


last session of this kind. The message was quite clear. 
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The senior officials felt that they had fairly thoroughly 
covered the bilingualism and biculturalism area in two 
group discussions. They were convinced that they had 
tried all feasible courses of action, and that they had 


the best will in the world. 


We later suggested to the two Assistant Deputy 
Ministers that the department had perhaps a tendency to 
over-emphasize obstacles to the solution of the problem, 
rather than to search for possible solutions. The Assistant 
Deputy Minister in charge of research asked us to recognize 
that most of the senior employees were technicians who oon 
garded any interference in their work as nonsensical. 
However, they are also civil servants; if the government 
declared a certain policy, they realized that it was their 
duty to implement this policy. Nevertheless, for any ne 
creased activity of a non-scientific kind, they would 
require further resources. After all, they could not 
jeopardize their chief responsibility of scientific work 


for extraneous goals such as bilingualism and biculturalism. 


The English-Canadian Assistant Deputy Minister was 
very dissatisfied with the "half-assed" government policy, 
and considered that it was unfair to make the Public Service 


decide for itself on this issue. The two Assistant Deputy 
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Ministers talked of the possibility of instituting a 
policy group under the French-Canadian Assistant Deputy 
Minister to establish a number of bilingual and bicultural 
criteria for the department. We encouraged the department 
to fit bilingualism and biculturalism into the planning 
process of their whole organization for the influence of 
bilingualism and biculturalism on decision-making could 


be considerably broadened. 


The Assistant Deputy Ministers agreed with our im- 
pression that their bilingual and bicultural planning 
presently consisted of operating from crisis to crisis 
in an ad hoc manner. The French-Canadian Assistant Deputy 
Minister called for a change in attitudes of the personnel, 
in order to induce the busy scientists to regard bilingual- 
ism and biculturalism as an issue which should be taken 


under consideration as a matter of course. 


The two Assistant Deputy Ministers were inclined to 
believe that the procedure to plan for bilingualism and 
biculturalism should be systematized. They were now 
prepared to consider an incremental approach. The concept 
of an executive assistant or another type of special of- 
ficer assigned to undertake an internal round-up of 


bilingualism and biculturalism within the department, 
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was discussed. The department felt that perhaps a special 
estimate could be put forward to pay for this additional 


position. 


Unfortunately, the department does not appear to have 
translated its good intentions into action. Four months 
after these conversations, we discovered that the department 
hasdone nothing to follow-up this and other courses of action. 
The English-Canadian Assistant Deputy Minister whom we saw, 
promised to inquire further into the possibility of setting 
up two committees for specific bilingual and bicultural 
planning purposes. However, his department was greatly 
affected by the reorganization of late 1965, and the new 
Deputy Minister now says their inaction is due to this 
development. Nevertheless, the prevailing attitude of 
this department even before the reorganizational change, 
was not encouraging as far as the institution of bilingual 


and bicultural planning is concerned. 


Department 6 


As a direct result of our contact, this department 
established a very elaborate bilingual and bicultural 
planning process. The Deputy Minister had felt constrained 
by the control agencies’ discouragement of individual de- 


partmental initiatives. Perhaps scattered attempts to 
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encourage bilingualism and biculturalism are inefficient, 
but the Deputy Minister considered that such steps are 
at least in the right direction. Failures could be re- 
garded as useful lessons for future policy. The main 
problem remained, as he put it, to get the ball rolling 


in the right direction. He therefore welcomed our approach. 


In the first discussion group, involving the directors 
of administrative divisions, the Deputy Minister explained 
our interest in instituting a planning process. One of 
the participants commented that objectives should be 
established before the department could formulate its 
plan. We replied that this step was implied in the plan- 
ning process and was the responsibility of the department. 
Later, the same departmental officer exclaimed that the 
department was used to solving problems thrust upon them, 
but seldom did it have the opportunity of defining the 


problem in the first place. 


The department's only significant complaint about our 
first group discussion was that it was not sufficiently 
achievement-oriented. The officers wanted more direction 
from us. A director-general was assigned the responsi-~ 
bility of bilingual and bicultural activity, but he met 


in committee to formulate recommendations for the Deputy 
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Minister. Certain goals were established and the possibi- 
lity of a permanent bilingual and bicultural officer to 
conduct a continuing bilingualism and biculturalism program 


was discussed. 


We met with the director-general of administration, 
appointed chairman of the B. and B. Committee, and his 
immediate concern was to involve the other division of 
the Pagectnent He thought in terms of a work group 
comprising the six directors-general of the department, 
the director of personnel and Action-Research staff. The 
initial dim of this committee would be to establish depart- 
mental policy along the lines of what littie government 
policy there was in this field. The new chairman also 
wanted to look for guidance from us, for he felt that we 
could provide some expertise and the experience of other 
departments and agencies. In addition, he wanted to 
retain contact with the Inter-Departmental Committee. At 
the same time, the establishment of an intermediate officer 


was, in his opinion, a useful move. 


— — — — — — — — — 


56.There were two separate divisions in this department, 
each with a Deputy Minister at the head. 
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At the first meeting of the newly constituted 
B. and B. committee, the committee formally established 
itself as the advisor to the two Deputy Ministers. A 
full-time bilingual and bicultural officer to handle 
daily requirements also resulted from the discussion, 
although it was not decided whether the department would 
simply bastardize a technical writer position already 
granted to them, or establish an entirely new position. 
In a later meeting, the proposed B.P.0. position was 
placed in the personnel branch while reporting to the 
chairman of the departmental B. and B. committee. A 
list of duties for the position was drafted and sent to 
_ the Treasury Board for approvai. This department was 
the first to submit specifications for the position for 


official approval. 


A great deal of time during these B. and B. committee 
meetings was spent discussing the various aspects of the 
B.P.O. position. But while the department was going through 
the procedure of establishing the new position, it was not 
proceeding with other courses of action. The committee 
seems to place a great deal of dependence on the new B.P.O., 
although the problem of finding a suitable individual is 
still not satisfied. Our own services were employed, and 
we were also requested to provide information about B.P.O. 


positions in other departments. 
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The B. and B. committee also became the forum for 
all subjects related to bilingualism and biculturalism. 
Suitable language-training arrangements involving the 
decisions, such as whether particular officers could be 
spared for full or half-time language training courses, 
the handling of Bilingualism and Biculturalism Commission 
questionnaires were discussed. It also appeared that the 
relative priority of bilingualism and biculturalism fluc- 
tuated considerably, depending on the current situation 
within the department. Aside from the organized meetings, 
it seems that not much effort is devoted to bilingual and 


bicultural problems. 


Department 7 


We approached the sole Assistant Deputy Minister of 
the department, expressing our desire to observe their 
testing of theoretical solutions. This senior officer 
did not feel he could arrange a group discussion with 
his four-man management committee, due to their heavy 
daily commitments, but he offered to convoke officers 


at a more junior level. 
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There appeared to be no specific bilingual and eee 
tural planning or any desire to have it. Agitation from 
a Quebec regional office had precipitated some minor 
changes (bilingual stamps), but the head office thought 


this stamp business ‘irrational’. 


We maintained our connection with this department 
for a long period, due to their interest in a particular 
course of action (receptive language training). The de- 
partment would only consider specifics, such as receptive 
language training, and did not see the necessity of greater 
overall planning. Even their approach to receptive language 
training was extremely cautious. In order to conduct ex- 
perimentation of this nature, the department wanted to be 
sure that the project was theoretically sound, that it 
would definitely be beneficial to its employees, and that 
either the Royal Commission or the €.S.C. officially 


espoused the idea. 


Department 8 


The French-Canadian department head agreed immediately 
with the usefulness of a discussion group to air tentative 
or experimental answers to the department’s particular 
problems. This action-oriented approach was considered 


the only valid one for this senior officer, since the 
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department was already thoroughly aware of the bilingualism 
and biculturalism issues. Various devices, such as cir- 
culation of newspaper clippings, unilingual memos, etc., 
were ample demonstration that the encouragement of bi- 
lingualism and biculturalism was a conscious effort on 


the part of the senior management. 


After one group discussion, the department head dele- 
gated the bilingual and bicultural planning to a small 
work group, headed by an able French-Canadian Assistant- 
Director of administration. it was his opinion that only 
the appointment of a new type of officer would force the 
department to proceed beyond simple matters, such as 
making all forms bilingual. He volunteered to take the 
initiative by starting a pilot project. One of his junior 
administrative officers was to be shifted to duties in- 
volving bilingualism and biculturalism courses of action. 
It was felt that the functions of a new officer would, 


in reality, depend greatly on the actual incumbent. 


For several months, this French-Canadian officer 
concerned himself in strategy as to how such an officer 
might be accepted by his superiors. He wanted to wait 
for the right moment. Finally, an acute problem of 
translation arose in the agency and this situation created 


a distinct need for a new kind of officer. The translation 
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issue was seized as a concrete reason to convince senior 
management of the position’s necessity. It was felt that 
only reasons of efficiency and economy would cause the 


executive committee to look favourably on the proposal. 


Eventually, a coordinator of translation was approved 
and actually hired. The selling points of the idea were 
undoubtedly the identification of three substantial bilin- 
gualism and biculturalism problems with which the agency 
was being confronted. The officer was assigned certain 


functions and was given a specific niche in the hierarchy. 


It is in this way that the department had developed 
a planning process for bilingualism and biculturalism. 
The executive committee waits to take decisions on issues 
as they arise, but the senior officers appear very res- 
ponsive to the needs of bilingual and bicultural adaptation. 
The new coordinator of translation was hired for specific 
reasons, but he seems destined to broaden his functions 


and may, in effect, become the department's internal bi- 


lingualism and biculturalism planning mechanism. 
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Department 9 


The Deputy Minister of this department objected at 
first to our approach, but eventually agreed that the 
discussion group process was “a good excuse for us to get 
organized", He even suggested that we hold meetings at 
a rate of a couple per month. He also promised us one 
of his Assistant Deputy Ministers to organize these ses- 


sions. 


We participated in three of these group discussions 
and our role evolved into a type of staff function. We 
were called upon to provide information about other de- 
partments and generally furnish ideas as to how they might 
proceed in their own organization. During the second 
meeting, the Assistant Deputy Minister commented in an 
offhand manner, that the various useful thoughts which 
arise from these discussions would be put together in the 
form of a report. As it is, he discusses the more signi- 


ficant aspects in conversation with the Deputy Minister. 


At the third meeting, the Assistant Deputy Minister 
formalized the group into a B. and B. committee which is 
to function on a continuing basis. To ensure its effective- 


ness, it was thought that a full-time officer should form an 
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operative arm. Thus, the concept of the B.P.O. arose, 
and the department appeared enthusiastic about instituting 


such a position. 


Although this committee and permanent B.P.O. appear 
to be the potential mechanism to carry on the department's 
internal bilingualism and biculturalism planning, the de- 
partment also intengs to introduce bilingualism and bicul- 
turalism into training programs presently undergoing re- 
organization. In tnis way, it is envisaged that bilingualism 
and biculturalism will be considered as a matter of course 
in the formation of all training programs, especially the 


orientation of new recuits. 


Department 10 


The recurrent theme of the Deputy Minister of this 
department was that an enlightened atmosphere towards 
bilingualism and biculturalism prevailed in his depart- 
ment and that this attitude had been entirely voluntary 
in development. There had been no necessity to stimulate 
this way of thinking among the staff. There were a 
number of individual efforts on the part of the department 
to deal with bilingual and bicultural problems. For ins 


Stance, there was a great deal of emphasis on language 
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training and much participation in the French-Canadian 
summer student internship program. Also, it was mentioned 
that an officer in the personnel branch had been assigned 
to assist in the development of bilingualism and bicul- 
curallitenl 24 In general, we also found the department, 
headed by the Deputy Minister, placed a great reliance 

in the work of the I.D.C. We were forced to wonder whether 
this was not an excuse for delaying any action within the 


department itself. 


In the second group discussion, which had to be our 
last, due to our own constraints in time, we mentioned that 
sometimes other departments had established permanent 
mechanisms for bilingual and bicultural planning. The 
Deputy Minister was not in favour of institutionalizing 
such a group, for he felt that bilingual and bicultural 
adjustment should not be forced, but must be voluntary. 
One Assistant Deputy Minister, however, declared that the 
experience he had with a B. and B. committee in another 
department (department 1, in fact), had been favourable. 


The personnel director thought a planning process might 


57. Unfortunately, we were not able to follow up this 
particular revelation. 
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be very useful in the rational organization of language 
training. Another senior officer made a strong statement 
for some form of planning group to deal with language 
training as well as other matters. The Deputy Minister 
remained in favour of handling bilingualism and bicul- 
turalism problems as they arose in the management committee 
meetings. He felt that they should act on developments, 


rather than stimulate them artificially. 


We understand that this idea of some form of procedure 
for dealing with bilingual and bicultural problems has not 
been forgotten, and was the subject of discussion in a 
management committee meeting. It would be interesting to 
see whether the senior officers can change the position 


of the Deputy Minister on this issue. 


Department ll 


The Deputy Minister was quite receptive to the idea 
of instituting a bilingual and bicultural planning process, 
for thus far, the department had had only ad hoc planning. 
These piecemeal efforts had led to fairly inconclusive 
results. This Deputy Minister envisaged the first meeting 
as a discussion of his department’s problems, initiatives 


and experiences. From this basis, he hoped it would become 
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a continuing process and lead into a study of the financial 


implications as well. 


The first discussion group revealed several initiatives, 
such as internal language training begun in 1962, which the 
department had undertaken. The Deputy Minister also asked 
for discussion on departmental objectives, but eventually 
concluded that a great deal of thinking was necessary to 
establish long-term aims before setting up a practical 


program. 


After the second session, it was felt that only one 
or two more would be necessary to lay down broad policy 
lines for the department. From this point, some form of 
permanent mechanism was envisaged as the logical step to 


carry out the policy. 


After the third discussion group, the department 
decided to put together the ideas arising from these 
meetings. From this point, they intended to make a 
decision as to how they want to formalize the process by 


the introduction of a permanent mechanism. 
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CHAPTER IV 


The Action Experience: An Evaluation 


The experience we have described in Chapter III 
involved many people, both from the Public Service and from the 
Action Research team, over a considerable period of time. Some 
contacts were brief, others extended; in some cases there was 
a flurry of activity after our first contact; in others we 
"hardly got past the boss! door". In one way or another, the 
personal factor was hardly ever absent: one individual has 
unpleasant memories of French-Canadian wartime anti-Semitism; 
another Deputy Minister, a French Canadian who holds a key 
position, is such a rigidly conformist bureaucrat that it is 
doubtful if he would order a pencil without written authorization 
from the Treasury Board let alone launch himself into a reform 
programme in bilingualism and biculturalism. Also, although we 
have attempted to report what occurred as dispassionately as 
possible, still we recognize that inevitably a subjective element 
cannot be excluded. 

Perhaps the reader will have begun to wonder what is 
to be learned by the Commission from the diverse and often 
seemingly inconclusive encounters which we have just described. 
How are we to evaluate such evidence without allowing the 
subjective element to distort it? Or, an even more fundamental 


question, which if we cannot answer, must invalidate all of our 
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evidence at once, namely: are we not naively confusing 
administrative with political functions? After all, more 
than one public servant told us that he was only waiting 


for leadership from the government. 


Then, there is the question of whether our evidence 
may already be out of date, due to the firmer stand taken 
by the government this spring and the creation of a bilingual- 
ism and biculturalism secretariat in the Prime Minister's 


office. 
Governmental Structure 


Such questions are valid, but they perhaps spring from 
a fundamental misconception of what we were trying to find 
out and of the actual relationship that exists between the 
political and administrative arms of government. Inevitably, 
we all of us carry in our heads certain "images" of reality 
some of which may more or less accurately reflect it, and 
some of which may just»as.successfully distort or hide fend 
One commonly held image of the relationship of the govern- 


ment bureaucracy to its "boss", the Cabinet, and ultimately, 


Parliament, is described something like this: the Minister 


59. Chapter III of the Preliminary Report of the Royal 
Commission on Bilingualism and Biculturalism is devoted 
to showing the divergent images people hold in their 
minds of the reality of Canada and how "the image of 
his country that each Canadian has forged for himself 
inevitably determined his assessment of the present 
predicament and formed the background and basis of his 
participation in the discussion", (Italics ours) 
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is at the "apex" of the great departmental pyramid. Under 
him is his Deputy Minister who supervises the work of a 
group of officials, each of whom in turn supervises the work 
of another larger group of officials, and so on until "the 
most humble member of the department is eagetveds. 
"Instructions and orders flow from the supreme head down 
through subordinates until they culminate in action at the 


61 


appropriate level." - 


Even though qualified observers in the fields of 
political science, politics and journalism in Canada, the 
United Kingdom and elsewhere have lately more than once. 
questioned the accuracy of this déscaioeion te still the 
image is a remarkably persistent one. This may be accounted 
for by two things: first, the image is a convenient one for 
both government and the Public Service to maintain since it 
serves each one's purposes very weber secondly, the 
notion of the unquestionning obedience of the Public Service 
and its non-involvement in policy formation is so deeply 
ingrained in our democratic ethos that every piece of 


60. McGregor Dawson, The Government of Canada, 4th ed.,. 
Toronto, University of Toronto ,Press, 1963, p. 260. 
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62- See for example the proceedings of the Couchiching 
Conference of 1964 for a thorough discussion of this 
question. 


63. For a full discussim of this phenomenon in democratic 
societies, see Murray Edelman, The Symbolic Uses of 
Pol ⏑ 
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evidence which shows the reverse tends to be taken to be an 
aberration from the norm. It appears to be hard even to 
phrase the question whether the simplistic type of control 
described by Dawson simply does not exist, or where it does, 


6h 
now represents the exception, not the paneer: 


How then is one to properly describe the relationship 
between Cabinet and the Public Service? One might begin 
with another image; that of a somewhat unequal partnership, 
in which the government has the responsibility for operations 


in the political field, while the Public Service holds the 


64. Dawson himself is a witness to this. p. 213: "All 
government measures with very few examples are the joint 
product of the Cabinet and the civil service. The 
initial inspiration or impulse will often originate with 
an individual minister or the Cabinet and a rash minister 
will sometimes make public commitments without consult- 
ation with his staff or even with his colleagues; but ~ 
this is only the beginning. The proposal must be examined 
criticized, appraised in the light of past experience, 
adapted and recast many times before it is ready for 
trial or for incorporation in a Government bill; and at 
all stages in this proving process the practical knowledge 
and information of the civil servants are of inestimable 
value. On the other hand the process may be reversed; for 
an enormous number of new and modified policies grow out 
of the administration of existing statutes and regulations. 
These policies will almost invariably originate with the 


civil servants themselves who alone are in a position to 
draw upon the experience and wealth of data which have 


been built up through man ears of administrative 
practice. (Italics ours) 

P.256. It is obvious that the opportunity to exercise cont- 
rol becomes more and more unreal as functions become more 
varied and complex and as the number under the minister's 
direction increases. A carefully planned organization can 
do much to overcome these handicaps, yet even with the most 


efficient methods, the subordinates at some level under the 
minister will inevitably require more power. The constant 


assertion of the principle of ministerial responsibility 


will cover to some degree the actual delegation of authorit 
which had taken place. (Italics ours) 
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complementary responsibility of coordinating administrative 
policy to accord with political requirements. The public 
servants defer to their political partners, but deference 

is not the same thing as obedience. For its part, the 
government consults with, and often depends on, the admin- 
istrative arm for advice, support and help in developing 
policy. Civil servants are usually not anxious to usurp 

their partner's political functions; in fact, it, is to their 
advantage not to have to make the political decisions, and they 
may become extraordinarily sensitive to the political impli-+ 
cationsof certain courses of action. They thus become 

useful not only for the professional advice they may give 
Ministers, but often for the depth of the political judgment 
they may bring. Neither Ministers nor Deputies, when they are 
candid, are likely to deny this political function of Deputies 


Ss advisers. 


For their part, wise cabinet ministers are restrained 
in the advice they give to Deputies in the administrative 
conduct of their departments. Again, consultation may be 
frequent, and civil servants must always be conscious of the 
political realities which move Ministers at times in relation 
to administrative matters. As a general principle, however, 
it is safe to say that our Public Service is extraordinarily 


free, in its day-to-day operations, of political interference 
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of any ———— 


A study of what the government has said about bilingual- 
ism and biculturalism in relation to the Public Service, and 
what it has done appears to bear out our supposition. Since 
as early as 1962, the statements of responsible government 
politicians, including the Prime Minister, have been remark- 
ably direct and free of hedging in relation to the necessity 
of a fully bilingual Public Service. What the government 
has done, however, in giving administrative reality to its 
policy, has been to turn the matter over to the Public 
Service itself to be studied. When, in due time (almost 
three years later), the Inter-departmental Committee had 
considered the problem fully, certain recommendations were made 
to the Cabinet, and, following further consultations with 
Civil Service staff associations,the government made these 
recommendations the basis of a public policy declaration. The 
new policy was generally well received by the Public Service, 
and even such civil service watchdogs as M.P. Dick Bell were 
unable to find anything very menacing in the new proposals. 

We should not be surprised. 


65. By this is not meant that it may ever ignore political 
realities; on the contrary, administrative and political 
policies must be very closely co-ordinated. The govern- 
ment does hold the ultimate power of life and death over 
the existence of departments, and the Public Service must 
be aware of this. 
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The other question raised at the beginning of this chapter 
concerns the difficulty of evaluating evidence which shows such 
a diversity of individual reactions on the part of the public 
servants we had dealings with. But this proves easier than it 
might appear when we remember one essential fact, which is that 
public servants live in a total field of pressures all the time, 
which originate both inside and outside the Public Service. 
Among these pressures, the pressure to conform to government 
policy is the strongest perhaps, but it is not the only one. 

In fact, it would probably not be too great an exaggeration to 
say that the greatest skill required of a top-line administrator 
is the ability to maintain an air of stability in his depart- 
ment in the face of these complex and compelling pressures. 
Naturally, he must become sensitive to those pressures which 
"count", and those which don't. It is this fact which gives 

us the clue how to evaluate the range of experiences described 


in Chapter Iii. 
Pressures for Change 


The question is whether or not the pressures for change in 
the Public Service in bilingualism and biculturalism matters 
are real or imaginary in the eyes of the public servants. 
This governs whether or not they will move or stand pat. There 
are many and diverse pressures from society as a whole, but what 
we will consider here is the critical authoritative pressure 
from the government which to an extent reflect societal pres- 


sures. Does this pressure have real substance? 
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The sweeping but general policy pronouncements were turned 
over to the Interdepartmental Committee on Bilingualism and Bi- 
culturalism. This body faced the usual constraints to action 
of all inter-departmental committees,” but it is not a typical 
inter-departmental committee. Among its members are some of 
the most important and respected of Canadats public servants. 
It was given a sweeping and urgent mandate. Its members indi- 
vidually and collectively can communicate with the Cabinet and 
the Prime Minister on short notice. Furthermore, its. members 
have power within their respective departments and some of them 
at least, possess a unique power as the senior policy advisors 


to the government. 


Yet it did not give any full report of recommendations 
until two and one half years after its formation. The committee 
met sporadically. It had no supporting research staff and a 
pitifully small part-time secretariat. A number of its members 
stated that it did not even have the power to, for example, 
engage supporting staff to speed up the process of policy for- 
mation. The intimation was that it was not even in a position 
to request this power. Here we perceived the anomalie of a group 
of the most highly~-placed and powerful of Canadats public servants 
who on the one hand professed their concern for an urgent and 
critical Canadian problem and on the other claimed to be hampered 
by a lack of resources in developing a policy to meet it. The 
time they could devote was limited and they had no authority 


to get staff. 





* See Appendix IV for fuller explanation. 
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It seems quite clear that the depth and urgency of the 
task given to the Inter-departmental Committee as evidenced 
in governmental statements was not perceived as a major 
pressure by many if not most of its members. On the contrary 
they, accustomed as they are through daily contact with their 
political leaders, interpreted the pressure as one to be 
considered but not on a high priority basis. The reaction 
of this committee was reflected in the departments. It is 
borne out by the fact that no real pressure at the depart- 
mental level was found as a result of the Action Research 
process, as we will show below. After a number of promising 
starts and evidence of commitment by senior departmental 
officials, there was essentially no follow-through after the 


withdrawal of the Action Research stimulus. 


For this reason, it seems productive to think of the 
Action Research project as a series of experiments. The 


steps of the experiments were: 


1) Stimulus - Direct approach to department with diplomatic 
request to address themselves to problem. In general, 
we discovered two things immediately: a) No previous 
systematic approach to the problem by departments, and 


b) a pervasive but unfocussed concern. 
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2) Direct pec tntonten ante Where our original stimulus 
was effective, we then worked to sustain and build on 
the original impetus, by verbal encouragement, con- 
sulting assistance, frequent telephone calls, and other 


such means. 


3) Indirect Re-inforcement - As a secondary re-inforcement 
we attempted to establish mutually reinforcing links 
between different departments and between departments 
and central agencies. Consciousness of activity in 
several departments and support from central agencies, 
was necessary if momentum to be sustained, particularly 


since Action Research project had a time limit. 


4) Evaluation - If original stimulus and follow-ups by 
Action Research were successful in getting considerable 
activity underway in departments, subsequent failure to 
follow through would be evidence of lack of pressure on 


departments from quarters other than Action Research. 
Graphic Illustration of Change 


The tables which follow are intended to show the stages 
of the experiments graphically. Each table charts the 


momentum of the introduction of bilingualism and biculturalism 


66. The notion of stimulus and re-inforcement owes something 
to the theory of operant conditioning, developed in 
behaviourist psychology. See B.F. Skinner, Science and 
Human Behaviour MacMillan, 1953. In particular, Section II. 
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in a specific department over the period of time in which 


contacts were made by Action Research. 


The lefthand vertical column marks off the levels, 
or stages, of change that were established by the Research, 
going from the stage of general ideas and objectives to 
the stage of significant change. Each block shows the 
level of planning reached at particular points in time and 
an arrow is used to indicate the direction of the next step 
i.e. progressive or retrograde. The complete series of 
blocks represents the steps of the planning process in 


each department. 


The pressures which were alluded to by the public 
servants themselves in each time sequence, as either 
supporting (+) or inhibiting (-) development of a bilingual 
and bicultural capacity, are found at the top of the 
tables, though they do not necessarily act directly upon 


the progress of change. 


*“These graphic presentations cannot be made with exactitude. 
Nevertheless they are valid illustration of qualitative 
trends. 
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Table <i. 


In this department the original attitudes were 
favorable to change and it was generally agreed that 
a more bicultural department was necessary for two 
reasons: (i) its services to the public and (ii) a 
heavy concentration of French-Canadian employees 
necessitates more internal usage of French. Asa 
result, the senior officers began to enumerate several 
possible ideas which culminated in the establishment of 
a general secretariat. A position was created to take 
on responsibility for all bilingual and bicultural mat- 
ters. This officer, because of various organizational 
difficulties, was rendered ineffective through lack, of 


power and support. 


Glossary of Abbreviations 


A.D.M. ~ Assistant Deputy Minister 
— Bilingual Projects Officer 
ret ae = Civil Service Commission 
DMs ~ Deputy Minister 

B.C; = English Canadian 

F.Gt = French Canadian 

Lisle = Language training 

Pan. = Prime Minister 


Tabh = Treasury Board 
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TABLE I 
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each contact 
period supporting 
(+) or inhibiting 


















STAGE OF 
SIGNIFICANT 
CHANGE 








STAGE OF 
IMPLIMENTING 
COURSES OF 

ACTION 













STAGE OF 
DEFINING 
COURSES OF 
ACTION 











(+) Heavy concentration 


of F.C.%s in dept. 


(-) C.S.C. & T.B. 
(-) Dept's reorganization 


takes priority. 


(-) Efficiency conflicts 


with B& B. 


(-) High costs . 
(-) No gov't direction. 






* 
(+) Nature of Dept's. 
(+) 








functions. 

Public support for 
more B & B Public 
Service. 


(-)Many other objectives 
besides B & B, 


(-) Fear of individuals 


in dept. 


(-) T.B. 


lack of gov't policy. 


(-)Some ADM's —— 









* J 

(-) Committee may resent 
having too much to do, 

(-) Reorganization of 
depts. has priority. 


~ 

(+) B.P.0. very conscien- 
tious. 

(=) Expect opposition 
from T.B. over 
position, 

(-) Fears among the 
lower echelons. 






B.P.O. named & attached 
to a B & B committee. 
Linguist contracted as 
part-time consultant. 


Budget for B& B 
being formulated. 


=} 
poe 





20 CONTACTS 


* Jt vy 
(-) B & B given little (+) Need for FC's in the 


priority. dept. 
(-) B.P.0. getting (+) P.M. "s policy 
"fed . statement. 
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D.M.- emphasizes short 3.P.0. outline 

terms goals. sent to D.if.approval. 
Secretariat established 
for research paperwork 


& co-ordination. > 
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to define some courses of 
action. 


courses of action. 








lle 


B.P.0. to begin interviews 


Committee reluctant; left with little power. New 
to proceed with specific __|D.M. to be informed of ac- 


Committee disbanded because 
of reorganization. B.P.0. 


tivities. 


























STAGE OF 
SPECIFYING 
IDEAS 


Exchanges between 
regional offices to 
supplement L.T. Post= 
Course training. 
Encourage Quebec offices 
to submit reports in 
French. Cocktail partie: 
Orientation programs for 
senior execs. 









Improve fates 
methods. A sub-committee 
formed to study problems 
& make recommendations. 
Manuals in French and 
English. 



















STAGE OF 
GENERAL IDEAS 
AND_ OBJECTIVES 





CONTACT PERIOD 


Greater bilingual 

capacity by increasing: 
1. Services to public. 
2. Internal language use. 











Note: Since a new D.M. had 


been appointed after re- 






B.P.0. forming a new task 
force. "Must start all 

over again", Waiting for 
directives from the dept. 





Advisory group proposed 
to aid in recruitment of 
F.C.S. 


















vironment where two cul- 
tures & languages felt. The 


organization, this orienta- peed for F.C.S. in the new 
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dept. makes personal contac’ 


planning process back to the| with F.C. candidates 


realm of general ideas . 
new cycle began. 
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Table II 


Officials in this department also recognized 
the need for change for various reasons. As they 
began to elaborate and expand on their ideas, they 
more and more concentrated on two specific areas 
which, due to the organizational set-up within the 
government, are not the responsibilities of the 
departments per se. The bilingual and bicultural 
committee found itself in constant opposition to 
the control agencies and therefore its good 


intentions never produced any concrete results. 


Glossary of Abbreviations 


Geos. ~ Civil Service Commission 
D.M. = Deputy Minister 

E. = English 

¥., = French 

Lets - Language training 

PDs = Public Service 


UH: = United Nations 
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FIRST CONTACT 


perceived in 
each contact 


period supporting 


(+) or inhibiting 


(-) development 
of bilingual and 
bicultural 
capacity. 


STAGE OF 
SIGNIFICANT 
CHANGE 


STAGE OF 
IMPLEMENTING 
COURSES OF 
ACTION 


STAGE OF 
DEFINING 
COURSES OF 
ACTION 





STAGE OF 
SPECIFYING 
IDEAS 


STAGE OF 
GENERAL IDEAS 


CONTACT PERIOD 


— = 


(+)Commitment of senior 
officers. 

(-)No leadership any- 
where in P.S. 

(-)Most scientific 
work in English. 

(-)Centralized trans- 
lation. 


Need for new type of 
tranelator in each 
division. 

F. & E. editorial 
boards. Orientation 
sessions for senior 
execs. New kind of 
L.T. 


4 
Problem areas: 
Translation. 
Internal use of 
French. 

Use of French in 


personnel relations 


External use of 
French. 


ONE 


DEPARTMENT 2 


+ 

{8} Staff backlash. 

(-) T.B. 

(-) Limited financial and 


— 


personnel resources. 


Dept. official to at- 
tend U.N. for purpose 
of exploring executive 
linguist idea. 
Officials to meet with 
Montreal execs. re 
sensitivity training. 


& 
All publications in F. 
& E. to be put out 
simultaneously. 
Executive linguist & 
> sensitivity training 
to be explored. 
Post-course language 
usage required. 


TWO 


"Unity of the country". 


> 


— 

a D.K, concern. 

-) Daily problems 
override long 
range ones. 


Meeting held in 
Montreal with execs. 
Techniques of 
senaitivity training 
discussed. D.M. 
classifies problem 
"important, not 
urgent". 


THREE 


TIME PERIOD 


— — 


(+) Unity of the country 
(-) Not much external de- 
mand for French. 

(-) Gov't only sanctioned 
modest training 
program. 

(-) Limited resources, 

(-) Present unilingualisn. 


Dept. officials found 
cache of F.C.s and tried 
to recruit them by person- 
al contact. Students 
brought to Ottawa. Seminar 
conducted by senior F.C.s 
in dept. for orientation 
purposes. C.S.C. reluctant 
to pay for trip to Ottawa. 


- 


Met with officials of 
C.S.C. regarding L.T. and 
recruitment. Dept. to 
> become "guinea-pig" and 
would design a L.T. 
program .suited to the 
needs of the department. 


FOUR 


10 MONTHS 


— y- 
(-) C.S.c. 


(-) Dept. does not have 


time, resources or 
authority. 





— CZ 
fr C.S.C. 
-) Time and resources. 


(-) Many and varied needs 


of dept. 


Specifics of an L.T. 
program suited to the 
needs of the dept. 
discussed by profes- 
sional linguists and 
officials in dept. 

No targets set. 


FIVE 


D.M. still talks about 
establishing L.T. 
objectives. Some full- 

—> time linguists suggested 
but D.M. still "mst" 
obtain permission from 
C.S.C. 


six 


1, CONTACTS 


(-) Necessity of 
centralization. 


Confronted C.S.C. with 
demands for new re- 
eruiting procedures, new 

—> L.T. program. Nothing 
concrete achieved as the 
C.S.C. still retains the 
responsibility for both 
L.T. & recruitment. 


SEVEN 
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Table III 


All the officers in this specialized department 
maintained that no real problem existed in spite of 
the fact that French Canadians were noticeable by 
their absence at the top management level. Their 
absence was explained by the fact that the French 
Canadians do not have "broad business exposure" and 
because promotion is based on merit alone. In some 
regional offices, French Canadian managers use 
French in their daily operations and do submit their 
reports in their own language. With Quebec's recent 
educational changes, and the number of French 
Canadians entering the department there was bound to 
be French Canadians in the senior officer ranks at 
some later date. Because the officers felt that 
the system was very fair, the planning process never 


proceeded beyond the stage of general ideas. 
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FIRST CONTACT 


TABLE IIT 


rE reeived in 


egch contact 
period 
supporting (+) 
or inhibiting 
(=) development 
of bilingual & 
bicultural 
capacity 


STAGE OF 
SIGNIFICANT 
CHANGE 


STAGE OF 
IMPLEMENTING 
COURSES OF 
ACTION 


STAGE OF 
DEFINING 
COURSES OF 
ACTION 


STAGE OF 
SPECIFYING 
IDEAS 


STAGE OF 
GENERAL IDEAS 
AND OBJECTIVES 





DEPARTMENT 5 


(+) Does Business 
with F.C.'s. 

(-) Only nglish used 
at Senior levels. 


(4) Deals with public. 
(=) Geographic mobility 
fundamental for 

pramotion, 





(-) Dept's image makes 
recruiting difficult, 


TL& PERIOD 7 MONTHS 


(-) "National" —— fe 


dept's functions. 

(-) Policy statements 
needed from higher 
levels. 





F.C.'s promoted on merit. 
English language of com- 
merce. No F.C.ts at top 
because none were qual- > 
ified. 


All forms bilingual. F.C.! 
heads of regional offices. 
English has broad continen. 
tal nature. "Competence 
and nothing else criterior!! 
F.C. does not have broad 
business exposure. 


Candidates must have pan- 
Canadian outlook. [.C.'s 


In business one tends to 
lose one's ethnicity. 





used to deal with F.C, > Necessity of efficiency 


Dept. already dealing 
with most of the problems 
In some regional offices, 
French used. 


| 


ates strictly on the merit 


| in business. Dept. oper- 
| systen. 


6 CONTACTS 








CONTACT PERIOD 





ONE | Two 


| = 


FOUR 


SIX 











Because officials believed 
they were doing all that 

was possible, the movement 
didn't get off the ground. 
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Table IV 


Originally, the Deputy Minister displayed 
a very hostile, negative attitude towards bilingualism 
and biculturalism because he felt that there was 
really no problem, but at the same time he did 
express interest in the Action Research approach. 
Using this as a lever, we eventually were able to 
talk to some other senior officers in the department 
and it became obvious that some awareness for the 
problems existed in the department, particularly 
the problem of language training. As early as 1964, 
the department had hired a junior executive as an 
advisor on language training; however, his sphere 
of action and influence is limited to this field and 
consequently he is unlikely to initiate substantial 


changes. 


Glossary of Abbreviations 


BoFLO. c= Bilingual Projects Officer 
D.M. = Deputy Minister 
F.G. = French Canadian 


Pu 3 = Language training 
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TABLE IV 


perceived in 
each contact 
period 


supporting (-) 


or inhibiting 


DEPARTMENT 6 


J 
(-) No government 
direction 


7 = 

(-) DM very negative 

(-) "Operating 
department" 


. 

(+) Dealings with 
Quebec public 

(-) Continues to be 
no leadership 
fron top. 

(=) Dept. working 


PERIOD 10 MONTHS 


7 
B.P.O. 

Low priority on 
bilingualism and 
biculturali a. 
Costs 

Dominance of 


8 CONTACTS 


— 

(-) Senior levels 
concentrate on 
many other things. 


(-) development 
of bilingual & 
bicultural 
capacity 


under great 
pressure. 
(-) Heavy workload 


English in dept. 











STAGE OF 
SIGNIFICANT 
CHANCE 


STAGE OF 
IMPLEMENTING 
COURSES OF 
ACTION 





B.P.O. had been appointed 
in 1964 - a junior officer 
in Personnel to advise on of action. Meeting termed 
language training. too general, but others 
Investigating post-course —> will follow. 

language training. 


B.P.O. met with other 
B.P.0.s to discuss courses 


SS 
Ca In most cases the B.P.0. 
has been restricted by 
"climate in the depart- 
ment". 


More rational trans— 
lation policy to reduce 
wasted resources. Summer 
internship program has 

— > good results. To be 
extended. 


STAGE OF Increase mass language 
SPECIFYING training. Looking for 
IDEAS time slots in language 
training program. 


LOVINOD LSVI 


+ 


D.M. has Action Research No translation problems. 
paper analyzed but does Numerous F.C.s at senior 
not get down to specifics levels according to D.M. 
about b. and b. in the = Some problems with L.T. 


— department. 


STAGE OF 
GENERAL IDEAS 
AND OBJECTIVES 


D.M. overtly hostile, 
Government must set 
policy. 

D.M. displays interest 
in Action Research. 











FIRST CONTACT 








CONTACT PERIOD ONE, TWO 
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TABLE V 


This technical department was adamant in its attitude 
that English was the “linguafranca"™ of the scientific and 
technical world. When accosted with the idea that the 
Public Service should serve both language groups, the 
department officials relented somewhat and began to explore 
translation as a means of compensating this need. Such 
ideas as bilingual technical editors and information officers 
were brought forward but always with the reservation that 
these were costs which could possibly be allocated to more 
lucrative fields. After more than two months, the depart- 
ment was contacted again and, by its own admission, nothing 


more had been done about the problem of translation. 


Glossary of Abbreviations 


A.D.M. - Assistant Deputy Minister 
FG. - French Canadian 
TB. ~ Treasury Board 















7 J 
V —— 


rie a si * —* aes 
ie J pel: Sa ‘ 4 
ery Go 
7 » 3 3 


* i) re, : ent ’ 
oF ods dads — —— 
eat «aan oseugaal tod: -evIe8 biwode « 


| ~~ etofqxe o¢ asged bas dedwemoe bevasler — 
; dowe «been eid gaiveaasqmoo to enaem & sae —— 
eteottio notdecrto'imt bre etotths [estndoed Laugatt 
ted? solésvieses edt dtiw eyswle gud prewre? | 
etom oF bsseo0lils od vidkandq: buoo do ch ateoo s oi tues | 
~sreqeb eds edsnen ows edd stom 19ttA" .ebfekt ovtsaroul | 
gndsigon Ao tas teaha awo ett yd , dae nisaA. bs oaanoo - teem 
Motte Lass to mo ldorq om suods enob need b “orto 


9— ae) 
bs a> 
ennitatverddA te pee | 
setetniM y¢uqed gagtetesA - MGA | 
| fgtbeasD dowetl =~ 2 


J bsod yiveseiT ~~ 











perceived in each 
contact period 
supporting {2 
inhibiting (- 
development of 
bilingual and 
bicultural 
capacity 


STAGE OF 
SIGNIFICANT 


CHAN 


STAGE OF 


STAGE OF 
DEFINING 
COURSES OF 
ACTION 


STAGE OF 
SPECIFYING 
IDEAS 


STAGE OF 


CONTACT PERIOD 








{x Action Research. 

Pre-eminent position 

of English in the 

world. 

(=) Cost & limited 
resources. 

(-) Nature of deptts 
work. 

(-) Little demand for 

French. 


B.&B. an emotional, not 
rational problem. 
Uneconamic and 
anachronistic. English 
is the "lingua franca" > 
of technical world. 


(-) Lack of gov't 
policy. 


Problem areas. 

1) opportunity costs. 

2) particular problem 
of technical dept. 

3) translation. 


(+) Duty as a public 
servant, 

(=) English language 
of science. 

(-) Buigstary strait 
jacket. 

(-) Ottawa environment. 


Technical bilingual 

editors and translators. 
Have all technical depts. 
get together on translation 
problems. => 


+ 


Research in French dif- 
ficult. Scientific ex- 
pertise taught and learned 
in English. Small demand 


—> does not warrant cost of 


bilingual publications. 
System not geared to 
bilingualisa. 


TIME PERIOD 


(=) Small demand for 
French. 

(-) Few competent F.C.s 
in field. 


Increased staff, costs 
required to publish in 
French. 

Information officer should 
be bilingual. 

Cannot lower standards 
just to acquire F.C.'s, 


7 MONTHS 


9 National Unity. 


Lack of gov't 
policy. 


(-) Technical work & 


lack of F.C. special- 
ists. 


Policy group proposed. 
Perhaps an executive 
ass't for B.&B. 

Include an estimate in the 


— vudget for bilingualism. 


(-) AD.M. unconeerned with 
administrative matters. 

(-) T.B. 

E No gov't direction. 

-) Importance of English. 


After almost 2 months 
A.D.M. admitted that 
"nothing had been done” 
about B.&B. 

Editorial officer idea 
explored again. 

Will review B.&B. with 
Minister, 
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TABLE VI 


Initially this department was quite receptive to 
change as it realized many of the department's deficiencies 
and difficulties in regard to bilingualism and bicultural- 
ism. Upon elaborating on its ideas, the officers began 
to recognize some of the operational and practical difficulties 
of implementing their sometimes far-reaching ideas and 
consequently began to concentrate on only a few aspects of 
the problem,which were,better and more suitable language 
training programs and some sort of officer to look after 
matters of and biculturalism in the department. 
Its perspective had narrowed somewhat and the one: change 
that did reach the stage of implementation,namely the 
concept of a Bilingual Projects Officer, is insignificant 


by itself. 
Glossary of Abbreviations 


Bilingual Projects Officer 
Civil Service Commission 
Deputy Minister 

English Canadian 

French Canadian 

Language training 

Prime Minister 

United Nations 

Treasury Board 
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FIRST CONTACT 


TABLE VI 


r 

(+4) Native bilingual 
assets beneficial 
in world context 

f° T.B. & C.S.C. 

-) Absence of sufficient 
F.C. senior officers. 


perceived in each 
contact. As eithe 
supporting (+) 
or inhibiting (-) 
development of 
bilingual and 
bicultural capa- 
city. 


STAGE OF 
SIGNIFICANT 
CHANGE 


STAGE OF 


STAGE OF 
SPECIFYING 
IDEAS 


Better, specialized trans- 
lation needed. Post-course 
language training for whole 


DEPARTMENT 10 


5 
(-) Negativiem of F.C. 
against federal 
gov't. 
{2} Ottawa environment. 
-) Lack of gov't direc- 
tion. 


Orientation courses sug- 
gested for recruits and 
passive language training 
for execs. 
meeting suggested to set 
up appropriate committees. 


A 


Recruitment & training 
difficult because of 
Ottawa environment and 





TIME PERIOD 10 MONTHS 16 CONTACTS 


— — 
(-) Negativiem of F.C. 
officers in the 


(@) C.S.c. chairman's 
speech. 


(-) Necessity of 
alleviating fears 
of lower ranks. 

(-) 0. s.0. 


— = 
(+) Posttive attitude 
of senior officers. 
dept. —8 No gov't direction. 
(-) E.C. backlash. (-) I.D.C. giving little 
direction. 
‘es T.B. & C.S.C. 


) 
.) FC negativien. 


DM approves policy Further discussion of B.P.0. prospectus sent to 
recommendations and con- B.P.O, concept. Plan to T.B. no reply at that time. 
fronts C.S.C. with some — approach T.B. with job >The suitability of present 


Organization —> Also investigation of 





working groups required, Per-. the lack of "Cultural 

sonal contact recruiting for’ understanding". Business 

F.C.s. Need a Privy Council usage of French mst be 

officer for B. & B. developed and L.T. must 
be oriented toward working 
environment. 





CONTACT PERIOD ONE TWO 


proposals on L.T. prospectus. L.T. prob-  L.T. programs to be dealt 
lems also discussed. with, 
i \ 
Officer appointed to Committee adopts two L.T. is still being dis— 
look after B & B matters general objectives and cussed. If the B.P.O. is 
and to preside over a submits two recommendations appointed it will take 
working committee. Con- to DM for a B.P.0. and new some time before his pre- 
ducted some interviews —>type of L.T. Second wing of sence ts effective. In 
in the dept. to determine dept. brought into to es— 10 months this is the only 
coursesof action.B.P.0. tablish policy for whole viable course of action so 
concept explored. dept. far determined. 
uN 

Visit to U.N. proposed 

to investigate idea of 

"specialist translators? 
"gensitivity training" 

proposed. Perhaps ori- 

entation seminars on the 

subject of cultural dif- 

ferences. 

THREE FOUR FIVE six SEVEN 
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TABLE VII 


In this department, the original attitudes were quite 
unreceptive to change, for bilingualism in whatever form was 
regarded as anachronistic and inefficient. However, the 
department did feel that something could be done about making 
the present language programme more suited to the departmental 
needs. The idea of receptive language training was 
introduced by a linguist from the Commission, and this 
stimulus (provided by Action Research) persisted through 
several meetings. However, when the original stimulus was 
withdrawn and the responsibility for follow-through was 
placed on the department’s shoulders, the momentum began to 
subside. To maintain the impetus, Action Research arranged 
a meeting between the department and the C.S.C. but the 


effort was to no avail. 


Glossary of Abbreviations 


A.D.M. = Assistant Deputy Minister 
Geoels - Civil Service Commission 
D.M. ~ Deputy Minister 

F 2G ~ French Canadian 

lines ~ Language training 

Rude ls = Receptive language training 
TBs = Treasury Board 
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FIRST CONTACT 





TABLE VII DEPARTMENT 11 


PRESSURES Ne Deals with public 
perceived in each|| (-) Decentralized 
contact period department. 
supporting (+) or 

inhibiting (-) 

development of 

bilingual and 

bicultural 

capacity. 


(+) Dealisigs with the 
Pavite. 

(+) F.C. Deputy Minister. 

(-) Internal language 
usage difficult, 
because of efficiency. 

(-) Time lost in L.T- way 


TIE PERIOD 


Need for Sral eompre— 
henaion. 

D.M. in favour. 
Fewer translation 
costs with greater 
comprehension. 
Control agencies. 


8 WONTHS 


(4) Action Kesearch 
carrying the ball. 
(-) ¢.8.0. & T.B. 





disrupt dept, 


Technical nature of 
the work. 








STAGE OF 
SIGINFICANT 
CHANGE 


STAGE OF 
TMPLEMENTING 
COURSES OF 
ACTION 





STAGE OF 
DEFINING 
COURSES OF 
ACTION 


A.D.M.-bilingualism does 
not make much sense in a 
decentralized dept. 
Bilingual stamps "silly 
& uneconomical". Suf- 
ficient bilingual staff 
to look after problems. 
L.T. "untechnical " and 


of little use to depts 
needs. 


STAGE OF 
GENERAL IDEAS 
AND OBJECTIVES 


Glossary of technical 
terms to be prepared. 


plement present L.T. with 


post-course program. 
Commission linguist 
outlines progral. 





CONTACT PERIOD 





Meeting with D.M. & lin- 
guist from Commission. 
D.M. In favour of R.L.T. 
and the stages suggested 
by linguist. Details of 
course discussed. 


+ 


Time very important, in- 
Sup- pediment to participation 
in a L.T. program. 
Director will contact 
senior officers to partic- 
ipate in discussion with 
linguist. 


ith the withdrawal of the 
Commission's linguist, the 
dept. began to question 
value of R.L.T., lamenting 
the lack of direction. 
Opposition expected from 
T.B. & C.S.C. 


NX 


Burden of responsibility 

for program shifted to dept. 
Would approach T.B. for funds 
for R.L.T. if Commission's 
linguist endorsed program. 
Expected T.B. referral to the 
C.S.C. language program. 


7 CONTACTS 


C.S.C. later consulted 

& were not enthusiastic 
about project. Depantment: 
Feluctant to approach T.B. 
for necessary funds. 
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TABLE VIII 


At the outset this department displayed a negative 
attitude towards bettering the bilingual and bicultural 
conditions in the department. Yet, some officers did 
recognize the need for French Canadians at the policy level 
at least, because the nature of the department's functions 
made "a fea for French Canada" requisite. Several 
suggestions, such as orientation and staff development 
programs, were advanced and, since the department had 
already planned a staff training program, some aspects of 
bilingualism and biculturalism could be incorporated into 
the plan. The staff-training officer they intended to hire 
could double as a B & B officer. This slight adaptation to 
the program could lead to something more substantial vis-a-vis 
bilingualism and biculturalism but the primary purpose of 
it is to acquaint recruits with the conditions and operations 


of the department, which to date is almost totally English. 


Glossary of Abbreviations 


B.P.O. - Bilingual Projects Officer 
EC. = English Canadian 

F.C. = French Canadian 

Lei. = Language training 
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perceived in ea 
contact period 
supporting (-) 
or inhibiting ( -) 
development of 
bilingual and 
bicultural 
capacity 












































STAGE OF 
SIGNIFICANT 
CHANGE 







STACE OF 
DEFINING 
COURSES OF 
ACTION 





































STAGE OF 
SPECIFYING 
IDEAS 






































STAGE OF 
GENERAL IDEAS 
AND OBJECTIVES 
























DEPARTMENT 13 


— — — 


(+) Dealings and 
negotiations 
with Quebec. 
(-) Tremendous 
workload. 
(=) Quebee education- 
al system does not 
provide the type 
of recruit. 


Language of finance 
and economics is In- 
glish. No pressing 


language problems => 


except translation. 
Trained professional 
“too old to worry about 
French problems". 


— — — 


(+) Universities begin- 
ning to produce 
competent people. 

(-) Overall dearth of 
qualified F.C.s. 

(-) Low salary scales. 


Perhaps salary adjust- 
ments could aid in 

senior level recruiting. 
Need for French Canadians 
at policy-making level. —> 
A feel for French Canada 
necessary. 


4 


There is a need for 

F.C.s to deal with F.C.s. 
Environment in dept. is 
English. "Have enough 
F.C.s for the time being". 
Translation inadequate. 


TIME PERIOD 4, MONTHS 


a a a a 
(=) Ottawa environ- (=) I.D.C. by central- 
ment. izing problem left 


(-) Centralized 
translation. 


little to initia- 
tive of the depart— 
ment. 
(-) Ottawa environment. 
(=) Heavy workload. 


A limited orientation 
program being drafted 
with a little emphasis 

on 3. & B. Intend to- 

hire a Staff-training “a 
officer which could 

double as a B.P.0. Full- 
time 3. & B. committee 
formed. 4 


Exchanges of federal and 
provincial officers. 
Informal discussion 


Development program up 
through the ranks to 
fulfil need of F.C.'s 
at senior level & groups for orientation 
orientate E.C.'s. =. purposes. 

Perhaps Crown Corp. for B.P.0. concept suggested. 
L.T. Use private trans- 

lation agencies. 










CONTACT PERIOD 


— 


— — 
TWO 


THREE FOUR 


4, CONTACTS 





Although a committee was 
formed, the courses of 
action so far suggested 
are basically for opera- 
tional purposes and only 
secondarily for B. & B. 
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TABLE IX 


In the beginning, the officials in this department 
described what they considered to be their major problems: 
1) recruitment of French Canadians and 2) integration of 
French Canadians into a predominantly English environment. 
Improved language training and some departmental control 
over recruitment were offered as possible solutions. The 
control agencies were looked upon as obstacles to changes 
of this sort and the officials therefore began to — to 
other ‘topics such as a Bilingual Projects Officer, which had 
originally been suggested by an Action Peakerenar: It was 
felt, however, that the government would have to adopt a 
strong posture before such a step could be taken by the 
department. The level of discussion at the time of Action 


Research's withdrawal was still at the idea stage. 


Glossary of Abbreviations 


B.P.0 = Bilingual Projects Officer 
D.M. - Deputy Minister 

F.G. = French Canadian 

LT. = Language training 

P.M. - Prime Minister 
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=> —— PE SS SS SS SS SSS Se 
(=) Lack of gov't (+) Should serve both — — a ee 

direction. communities. a paleo rae SD ey era 

perceived in (-) Treasury Board. (-) Treasury Board. —— 

each contact (-) L.T. programs have (-) National approach 

period support- disrupting effect. to ob lene: No 

ing (+) or in- (-) F.C."s dislike of regian ets. 4 

hibiting (-) the dept's atmos— ula: eae = 

development of phere. — 

bilingual and 

bioulfural 











STAGE OF 
SIGNIFICANT 
CHANGE 




























Dept. should handle more Idea of "corps intermé- Discuss means of improv- As the D.M. said in a 5 
STAGE OF of its own recruiting. diaires" to aid in ing its service to Quebec letter to the commission 3 
SPECIFYING Normal procedure inade- recruiting brought up. which gets similar > — N ç "we have some distance ‘ 2 
IDEAS quate. Increase dept's _» Cannot appoint B.P.O. —> treatment to other areas to run", 5 
ability to do business in until gov't takes a in Canada "Quebec does a 
both languages. Idea of stand. operate differently". 







a permanent position to 
look after B.&3. matters 
advanced by Action Research 

















Dept. having great L.T. should be concen- 













STAGE OF difficulty with trated on youth. 
GENERAL IDEAS 1) recruitment —> Previous attempts at 
AND OBJECTIVES 2) integrating F.C.s into departmental L.T. program 
English environment. frustrated by T.B. 
D.M. in favour of setting Must get French-speaking 
up semi-scienfific people only if needed. 


FIRST CONTACT 


planning process. 
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els 


The evidence is striking: even in departments where 
there were initial signs of high motivation, no sustained 
drive was evident. Many things were started, but following a 
period of some considerable activity, the tendency was to drift 


back towards the status quo. 


Assuming that the nine departments tested here were 
representative of the Public Service in Ottawa as a whole, the 
conclusion seems inescapable that the Public Service 
is not moving towards more thorough bilingualism and bicultural- 


ism. 


Secondly, following the reasoning set forth earlier, the 
evidence demonstrates clearly that the total environmental 
pressure, taking into account both the posture of the government 
and other societal pressures, does not encourage the Public 
Service to undertake the difficult steps necessary to become 


bilingual and bicultural. 


To confirm this latter point, we asked the public servants 
we talked with how they saw the situation; in the upper section 
of each table will be found a summary of the pressures - 
Supporting and inhibiting - which public servants themselves 
alluded to. These factors which they identified represent prima 
facie evidence of the pressures which reach them, of which 
they are conscious, from outside the Ottawa milieu or from 
within, including what they feel to have been government 


pressure. 









cone cae J 
—— | 7 
| - benkedene-on. — —— Pte emte Tebting stew orved: 
| & gakwolfot dud ,bedasge stem — ynalt a8 bie 

ew ot eaw qonebines ont “eystiviges aldetebtanos's : 
. OUp wee odd Abiawes doad 









gtew esd beseat — enia od seds git Fee A 
eds ,ofoiw 8 ea ausdad at sotvtee okidwi ont to evidastnsssiget 
| | eofvee® olldui ef3s seda eldaqsouent emeee mofeutonoo 
ide bas be bas metlevantiid — enom ebiswod gittyom ton at 


met 


odd ,teiixee doxot toe sminoeser elt galwollot , yibnooee 
fstnemnotivae Iatos edt tedt ylrselo eedsxsemomeb somebive 
saemarevon eid to sinseog afd da oð dnu09 D6 otnt snidtes ,sweeei¢ 
oifidud els egsuseome ton seob ,eetveesiq Ledvotoos seddo bis 
emosed og Yiseesoen eqete Jluoitifh ond edstusbay oF solvied 


Lsiwtivuotd bas [sugnilid 


écguaryea oiiduq ent betes ow ,tntoq tedtel eidg mittiioe oT 
foltoee ieqqu of at jnoiseutle edz wae yeds wod igiw bedLae ow 
- pewmweesiq eft. lo Yismmue & bawot od iLiw ofdsd dose to © 
esvigemeds etnaviee, oiidiq doidw - gnisididal bas anisroqque 
amivg Iaseoiget belitvnebt yeds dokiiw 2103982 eeoiT ,0¢ bebulia , 
dotdw to {morte dodge doibalw eeqweserq eft ‘Lo sonebive ios 
mont io weiltm swes30 ede oh te auo mort ,owekoedon: e718 nee > 
Inoutrevos med evsd oy fe 





facts: 


ALG 


An inspection of this data shows certain striking 


While there are references to the Prime Minister's 
policy statement, on the whole there is very little 
evidence of consciousness of strong government 
direction, and in fact there are complaints of lack 


of government leadership; 


the central control agencies, the Civil Service 
Commission and the Treasury Board, are identified 

as sources of obstruction rather than points of 
support, and while one may suspect some "scape- 
goating"™, still the absence of positive stimuli from 


these agencies is significant; 


the occasional references to such civil service 
norms as efficiency and professionalism are identified 
as conflicting with bilingual and bicultural 


priorities; 


complaints about the budgetary strait jacket which 
departments are already in, are adduced as reasons 


for hesitating to proceed with reforms. 


Another point is particularly significant. 
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One might think the greatest pressure to reform 
would come from Quebec, but in fact the pressure coming in 
from the French-speaking clientele is of two sorts: on 
the one hand there is evidence in some departments of 
demand for services in French (there is however at least 
as much evidence from other departments of lack of demand); 
on the other, there is a strong indication that public 
servants are aware of French Canadian antipathy toward the 
federal service. On the whole this latter factor seems 
to have made more impact on the Public Service than the 
former; far from being subjected to daily pressure from 
French Canada to change their ways, they seem to sense 
instead a wall of indifference to whatever they do, 


including reform. 


The overall impression therefore is that, rather 
than being supported by pressure from Quebec to plan 
reforms, in fact Quebec pressures are inhibiting in 
character in the sense that effort above the ordinary is 
required even to persuade French Canadians to consider 
coming to work for the Public Service. Total environmental 
pressure from Quebec, even taking into account demands for 
services in the French language, is basically discouraging 


to reform-minded public servants. 
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The greatest single positive pressure towards change 
is apparently, according to what we were told, a moral 
one represented by the feeling that the Public Service 
has a duty to do something to help national unity. These 
feelings, where they were present (not in every department), 
appear to reflect certain currents of thought in English 
Canada rather than French Canada. We would not want in any 
way to minimize the importance of moral pressure, but it 
appeared mainly to result in a willingness to sit down to 
talk over the situation, and to begin to think of ways to 
resolve certain problems. In the absence of other positive 
reinforcers, such feelingswere ineffective in carrying 


through major changes. 


We have thus reached the clear conclusion that 
1) under present circumstances there are no major changes 
occurring; and 
2) total environmental influences, from English and French 


Canada, do not encourage reform. | 


Circumstances, however, do not necessarily remain 
the same; French Canadians could decide one day to come 
pouring into the service, demanding positions; the desire 
for national unity on the part of enlightened English 
Canadians in the Public Service could motivate unilateral 
action to reform; or the government could decide to step 


up the priority of bilingualism and biculturalism. 
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men. 


Of these variables, it would seem the one of 
greatest interest to the Commission is the possibility of 
a larger government role. What would happen if the 
government exerted considerably greater pressure on the 
Public Service to become bilingual and bicultural? Would 
the service resist such efforts, and could it do so 
successfully? If it did attempt to resist, how would it go 


about it? 


These are highly speculative questions, and the only 
final way to answer them is for the government to in fact 


step up its priority and then observe what happens. 


We do however know a number of things which may 
help us to at least make an educated guess to the answers 
to some of them. One of those things is how the Public 
Service responded to Action Research. Action Research was 
a deliberate attempt to step up the pressure to change in 
the Public Service. It did not of course have government 
backing. Nevertheless the evidence shows that it did 
successfully stimulate a measure of activity in the 
departments. Government pressure, to be effective, must 
achieve the same end in the absence of natural environmental 
pressure, that is to say, it must also set up a process 
whereby it stimulates adaptation. The Action Research 
results may therefore be a useful guide to what would 


happen if the government attempted a more active role. 
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The means we have to evaluate how the Public Service 


handles pressure of this kind is to look closely at the 


departmental planning process. If the Public Service 


wanted to avoid accommodation to a certain government 


program to introduce bilingualism and biculturalism, it has 


two alternatives: 


1) 


outright defiance, which would be unlikely since it 


would invite drastic government measures; and 


ineffective planning. When a government program is 
launched the administrative arm which is responsible 
for its actual effectiveness is the Public Service. 
But in this case the Public Service is not only the 
subject which administers the government program, it 
is also the object of that program. Under such 
circumstances, planning and execution of policy either 
ensures the success or the failure of the government's 
program. So if the Public Service should want to 
thwart a government's efforts to bilingualize it, it 
has only to do one thing, which is to plan and 
administer ineffectively. It is of course possible 
that even with best of will present planning processes 
are ineffective in coping with a problem of the 
character of bilingualism and biculturalism, where the 
basic premises are in themselves in so many ways 


67 
incalculable. 





67. See Appendices II and III for elaboration of calculable 


and incalculable classes of problem. 
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Obstacles to Change 


Before turning to an analysis of planning processes 
we observed as a result of the stimulus of Action Research, 
we might however make some observations of a more general 
character which are intended simply to open up certain 


questions in a preliminary way. 


For example we have been talking about government 
action; yet the government is itself not a completely 
free agent. For one thing, there is the kind of relation- 
ship between government and Public Service which in itself 
makes drastic action by the government improbable. No 
government willingly chooses to alienate the Public Service 
whose goodwill it depends on. The government will there- 
fore uote with caution, particularly where the internal 


operations of the service are affected. 


Secondly, the government is itself at the center of 
a web of environmental pressures, even more than the 
Public Service. The opting out of federal programmes 
(and institutions) by Quebec seems to parallel the reluct- 
ance of individual French Canadians to work for the Public 
Service. The pressure on government to institutionalize 
bilingualism and biculturalism is therefore undoubtedly 
of the same kind which the Public Service feels, that is 
to say, a general moral commitment not sufficiently 


reinforced by direct daily pressures. 
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Also, the government must balance, even more than 
the Public Service, conflicting interests and pressures. 
For every pressure to give special recognition to French, 
there are countervailing pressures from, for example, the 


West, to restrict "special" favours to French Canada. 


Furthermore, all governments, and consequently all 
cabinets are always more or less in a state of crisis - 
threats to peace, to the economy, scandal or danger or 
fall of governments = a hundred things which are of 
enormous interest at the moment. In the face of all these 
exciting things, a campaign to introduce bilingualism and 
biculturalism, which is inevitably a long-range enterprise, 


must take on a somewhat theoretical character. 


Thus, there are constraints on the government's 
freedom of action, even though it already appears to have 


taken a stand on bilingualism and biculturalism. 


The converse of the weakness of the government's 
position is the great institutional strength of the Public 
Service itself. This has been alluded to in Chapter II, 


but is worth thinking about again briefly. 
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There is no doubt that the Public Service is a 
coherant smoothly functioning social system, with every- 
thing which that implies in values, traditions and 
cultural strength. At the individual level, the existence 
of such a powerful social structure means patterned 
behaviour and expectations which provide stability and 
emotional security. At the institutional level it means 
the presence of well-established mechanisms (and agencies 
embodying them) of resolving conflicting interests within 


the structure. 


Such a social system can be highly resistant to 
change; within it there is a prevailing philosophy of 
government and behaviour which has deep historic-cultural 


Toovs. 


Apparently, to public servants nurtured in that 
tradition the problem of bilingualism and biculturalism 


seems to be at once ill-defined and threatening. 


It is threatening because of its potential human 
consequences. Most civil servants have managed very well 


up to now without any knowledge of a second language, and 


68. To sit with a group of senior public servants at the 
Deputy Minister level, is to be aware of power self- 
consciously exercised, and when we use the word "power" 
in this context, we are thinking not of abstractions 
but rather of influence exercised within the framework 
of human inter-relationships which constitute the social 
web of government in Canada. 
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for the government to intimate that further progress up 

the ladder of promotion may be blocked because of lack 

of knowledge of another language is likely to strike the 
individual as — as "changing the rules in the middle 
of the game". As an indication of the pervasive concern 
which affected civil servants at all levels of the hierarchy 
as a result of the great publicity concerning bilingualism 
and biculturalism three or four years ago, we offer 

evidence of the very lively response to the introduction of 
centralized language training. We would hypothesize that 
attempting to learn French was one way to allay fears of 
insecurity about new conditions in a bilingual and bicultural 
service. Unfortunately, if learning French was thought to 
be one way to reduce feelings of insecurity, the language 
courses proved to be a disillusionment, since the reports 

we received indicate that most public servants came away 
without having remotely mastered the language. The danger 
of this, of course, is that having tried once and failed, 


their insecurity is likely to be re-inforced. 


Nearly every individual in the service then, has 
some stake in resisting bilingualism and biculturalism since 
government policy changes may affect his own personal 


career adversely. 
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That the problem is apparently hard to define in 
terms of civil service norms is something we can only 
report without fully understanding the reasons, although 
we feel that the finding may be at least in part explained 
by the considerations outlined in Chapter II. The fact of 
the matter is that we found that to advance ideas of 
"efficiency" and "merit" in defense of bilingualism and 
biculturalism proves not to be an easy way to justify it. 
We could argue (and did) that the Public Service cannot 
be considered properly efficient unless it is able to 
service the whole country, or that in a country with two 
official languages, the ability to do business in both 
ought to be considered an element of merit, but we must 
report that such arguments do in fact stretch these notions 
out of their ordinary context, and do not appear to be 
very convincing. "Getting the job done" seemingly is not 


to them a notion with linguistic connotations. 


Government bilingual and bicultural reforms thus 
could be threatening to the Public Service because 
1) they imply changes in the normative structure of the 
Public Service and 
2) because adults evidently find it hard to learn a second 
language. When a coherent, highly structured body such 


as the Public Service is threatened, it has available 


to it mechanisms of self-defence which are very powerful 


and difficult to overcome. Organizations have a life of 


their own, and often the presence of threats from outside 


merely serves to unify them. 
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There is another factor which is perhaps not 
without significance. To this point we have looked only 
at internal effects of bilingualism and biculturalism. 
We should recognize that the Public Service, however, is 
affected by the society around it, as well. Many public 
servants inevitably have extensive dealings with opposite 
numbers either in the great private corporate bureaucracies 
or public administrations of the United States and the 
United Kingdom, and they must to some extent find themselves 
possibly unconsciously, comparing their own standards and 
performances with those often larger and more powerful 
institutions, or clusters of organizations. It would be 
surprising if the total absence of bilingualism and bicult- 
uralism in those other organizations with which they are 
in frequent contact did not make it more difficult to 
justify to themselves (perhaps at an unconscious level) 
the absolute necessity of forging ahead with the implement- 
ation of the bilingual and bicultural programme. In other 
words, what is the public servant's image of "normal" 


practice in an organization? 


This is related to another factor which has to do 
with "normalcy". To some extent the Public Service must 
take its cues from outside, and its judgement of how urgent 


the problem is will be affected by feedback from its society. 
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Karl Mannheim, the great German sociologist, in his 
Ideology and ae describes one common blind spot 

of the bureaucratic mind. "When faced with the play of 
hitherto unharnessed forces, as, for example, the eruption 
of collective energies in a revolution, it can conceive 

of them only as momentary disturbances. It regards 
revolution as an untoward event within an otherwise ordered 
system and not as the living expression of fundamental 


social forces on which the existence, the preservation, 


and the development of society depends". 


The Toronto Globe and Mail is perhaps closest to 
being the semi-official spokesman for the central corporate 
world of Canada, public and private. As if to echo Mannheim, 


on Saturday August 20, 1966 it wrote editorially: 
The Quebec Fervor Slackens 


" Revolutions begin with infatuation and end with 
incredulity®. As the government of Daniel Johnson gropes 
its way along the path of caution and consolidation, its 
erstwhile intransigents seem to mirror in both word and 
deed the people's deepening disinterest in the once 


enthralling revolutionary mythology. Likewise the mandarins 
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who but weeks ago declaimed their historic mission to 

lead the race to grandeur abroad have grown stangely 

silent. Now the masses, the backward rural masses the 
intellecturals used to revile, have shown by their votes 
that they prefer to follow less ambitious, more traditional 
elites. No longer do the newspapers of French Canada 
throb with headlines of nationalist ultimatums: they tell 
of burgeoning, seemingly uncontrollable demands for better 
wages, for better conditions of work. The crisis of two 
nations is dissolving, for the average man, into a crisis 

of two economic the collective struggle to secure 
freedom for a people is turning into a series of skirmishes 
to secure justice for each individual. It may mean that 

a Quebec less obsessed with its cultural affirmation is ready 


to recognize its fundamental problems as those of all Canada." 


Or, as one public servant said to us: "The worst 
seems to be over, and French Canadians will soon be flowing 


back into the federal government service." 


70. Italics ours, see Chapter V, p. 259 
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To review, we have seen that 

1) the government is somewhat handicapped in launching 
a strong bilingual and bicultural campaign, 

2) the problem of bilingualism and biculturalism may be 
both threatening and difficult to comprehend for public 
servants, 

3) external factors may encourage some scepticism about 
the urgency of bilingualism and biculturalism, and 

4) the public servant's most effective way to thwart 
government policy designed to implement reform is by 


ineffective administration. 


Planning for Change 


We now turn to three approaches to planning. They 
were perceived with particular clarity in the nine depart- 
ments whose experiences are graphically presented in the 
preceding tables. This is by no means a comprehensive set 
of styles. Only three are selected for illustrative 
purposes, and are in simplified "image" form. They show 
what we perceived to be typical Public Service planning 
postures, which may appear alone or in combinations to make 
up a departmental planning style. They provide some 
indication of constraints at the departmental level to 


Significant bilingual and bicultural planning and action. 
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We describe "functional planning", "priority planning", 
and the "planning for the future". All three are inhibited 
by the lack of clear-cut government policy, as well as 
authoritative central machinery to expedite bilingualism 


and biculturalkism\insthe Public) Service. 
1. "Functional Planning" 


Every organization is "...deliberately constructed 
or re-constructed to seek specific ep the In the Public 
service, every department has been organized for specific 
purposes, to perform certain functions which in principle 
it attempts to do with a maximum of efficiency and a minimum 
of resource expenditure. For the public servants at the 
administrative level these purposes are important, because 
it is they who must assume the responsibility for the de- 
partment's success or failure to attain its objectives. 
Generally then, this responsibility is critical in every 
planning process regardless of how the department plans or 
what it is planning for. However, the functional style, 
in considering changes to improve bilingual and bicultural 
conditions in a department, gives the department's operations 
and functions, not necessarily exclusive, but certainly pri- 


mary consideration. The desirability or feasibility of any 


71. Talcott Parsons, Structures and Process in Modern Societies, 


Glencoe Ill, The Free Press, 1960, p. 17. 
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suggested course of action was therefore determined by the 
nature of the department’s operations which in all cases 
happened to be either highly professional or highly —— 
For example one Deputy Minister was initially quite 
taken by the Receptive Language Training approach because he 
believed it would be “operationally useful". The department 
had gone so far as to prepare a glossary of technical terms 
which could be used at the operational level to better serve 
the public. In several meetings the idea of R.L.T. was 
developed to the point where it was felt that a linguist 
should be hired to effect the program. However, since the 
department had not, and was not willing to confront the C.S.C., 
and because it was unwilling to pay for the linguist out of 
its own estimates as this might impinge on the C.S.C. role, 
the whole idea was shelved. At that time the Deputy Minister 
confessed that "the direct value of making the department 


bilingual was more limited than (he) originally thought". 


Similarly in another department, one official remarked 
that the inadequacy of the present language training program, 
which he attributed to the allocation of scarce resources, 
limited its operational value in spite of the large demand for 
language training. When asked what could be done this officer 


72. Five of the nine departments studied planned in the 
manner described. 
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replied that his heavy work-load allowed him no time "to 
sit back and think about (such) long range administrative 
problems", He did not want to get into administrative 

problems of feasibility, but just raise ideas to forward 


to the Deputy Minister. 


There are other examples which indicate a reluctance 
on the part of many public servants to sacrifice “efficient 
operations" to better bilingual and bicultural conditions in 
their respective departments. This style of planning was 
described by two Deputy Ministers as being of an ad hoc 
variety where a problem had to "exist" before it was tackled. 
Since unilingualism served their purposes very well, and since 
they tended to plan in terms of their experience and in the 
context of "existing" departmental conditions as they perceived 
them, they never firmly grasped the problem and therefore 


could not be expected to even begin to solve it. 


Accompanying this primary consideration of the 
department's specific functions and operations as ends in 
themselves was a tendency toward an authoritarian executive 
style. In all five departments the Deputy Minister seemed 
to exercise close control over departmental planning, at 
least as far as our meetings were concerned, leaving little 
to the initiative of the other senior officials. The degree 
of authoritarian style is hard to assess without a more 


intensive evaluation than we were able to make, however, 
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and some of its manifestations as we observed them might 


have hidden elements of a more permissive nature. 


In one department, all the meetings were chaired by 
the Deputy Minister, who would direct the meetings according 
to a preconceived format, which he followed to the letter. 
Once all the ideas on a subject had been exhausted by group 
discussion, the Deputy Minister would divert the discussion 
to the next subject on his agenda. After all the items on 
the agenda had been dealt with, he adjourned the meetings, 
announcing that he would draft a set of guidelines consolidating 
the deliberations. His outline, he wrote in a letter to the 
Commission, would take into account: 

1) the existing situation in the department 
2) the proposals that had commended concensus in the discuss- 
ions and 
3) areas where differences of opinion remain to be resolved. 
He then planned to relate these guidelines to the position 
the government had taken. This not only indicates that the 
department plans in terms of its existing operations but also 
illustrates how it relies on the policy decisions coming from 
the higher authority of the government. This same Deputy 
Minister had at one point summarily dismissed a current 
speech of the Chairman of the Civil Service Commission on 
bilingual and bicultural matters, saying that the department 


could only march on the Prime Minister’s orders. 
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In two other departments, the meetings were attended 
by the Deputy Minister’s Management Committee, a small 
group of senior officers who do the planning for the whole 
department under the Deputy Minister'’*s guidance. One group, 
consisting of the Assistant Deputy Ministers and the Personnel 
Officer decided after several months of deliberation that they 
should form a permanent committee to discuss the problems 
of bilingualism and biculturalism. However, before doing 
that, these very senior officers felt it necessary to send a 
"request" to the Deputy Minister before taking such a step. 
It is also interesting to note that this same group felt that 
the establishment of a B.P.0.-type position would have to have 


Cabinet approval before being established. 


Whatever position an officer in any one of these depart- 
ments holds in the administrative hierarchy, there is a 
tendency to "look up" to some higher authority for direction 
and decision. All of the departments lamented the absence 
of government policy and we often noted an unwillingness on 
the part of officials "to go too far until the government 
gave more indication of its intentions". One Deputy Minister 
opined that if some properly authorized government agency such 
as the Privy Council or the Treasury Board were to carry on 
the work of Action Research, a lot more could be gained. In 
another department, an Executive Assistant suggested that the 
lack of direction from the policy levels was the reason why 
some public servants did not regard the C.S.C. chairman's 


speech as being particularly authoritative. 
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Aside from the idea that all authority comes from the 
top, there is a very noticeable willingness in these depart- 
ments to work and plan within "the system". Some officials 
offered as an explanation for their adherence to the system, 
their past experiences with the control agencies, which on 
occasion had thwarted their efforts with language training 
and recruiting. Consequently, they were reluctant to 
experiment or plan in any area where they might be usurping 


the functions of the control agencies. 


In summary, we can conclude that the departments that 
plan primarily on the basis of their own functions in 
isolation, are likely to rely on the government to direct their 
efforts towards greater bilingualism and biculturalism. 

Also, they are content to work within the system, but it is 
possible to assume that they would subscribe to strong dictates 
requiring adaptation and change, as long as they carried some 
authoritative weight. Bilingualism and biculturalism are to 
them long range administrative problems which they would 
rather leave to some other body so that they may concentrate 


on their own job. 
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en "Priority Planning" 


In planning one is working towards operational 
objectives. Priority planning, then, must concern itself 
with the operational objectives of the organization just as 
functional planning does. However, unlike the functional 
planning, priority planning tried to take into’ account: . 
certain overall values and tried to structure them on the 
basis of certain sets of accepted criteria such as efficiency 
and desirability. For example one official put it this way: 
we must not let “imaginary difficulties of administering 
practical solutions obscure the overall question"... "Present 
unilingualism (may) serve the department very well as far 
as its operations are concerned, (but we must stack) this 


efficiency against the cohesiveness of the country." 


In three departments “priority planning" seemed to 
reign supreme. In spite of the absence of government direction, 
all three departments felt that some progress was necessary 
although it might be beyond the statutory functions of the 
departments. Central to their thoughtswas the idea that 
bilingualism and efficiency are incompatable and thus more 
emphasis should be placed on developing an overall plan of 


attack rather than talking about issues. 
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Having accepted this premise, the departmental dis- 
cussion group embarked on an examination of the department's 
operations, each participant contributing his ideas, criti- 
cisms and comments, for the purpose of developing an overall 
plan of attack. The problem, they generally conceded, is 
"the proper allocation of dollars, time and resources", 
which subsequently led them to consider these questions: 

1) Do the resources exist? 
2) Could they be better used for another job? 
3) Can a country the size of Canada afford to use 

them for such and such? 
Since resources are limited and since the objectives of 
bilingualism and biculturalism are only some of the many 
needs of the department, priorities must be established. 


This is the logic of the priority planning. 


Now, if the broad basic objectives of bilingualism and 
biculturalism in the Public Service are accepted as being 
government policy, then the department can, through develop- 
ment and experimentation, set up the means for diverting 
resources towards bilingual and bicultural ends. At this 
point, priority planning reaches an impasse for it appears 
that bilingualism and biculturalism do not command high go- 
vernment priority, and since department officials are 
unwilling by themselves and perhaps unauthorized to establish 
these priorities, the planning comes to a standstill. The 
essential question, as one officer put it to us, "is still 
whether the government is prepared to pay the extra costs 


involved in bilingualism and biculturalism". 
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In one of the three departments the Deputy Minister, 
almost as if to keep the meeting alive, asserted that 
bilingualism and biculturalism were “important though not 
urgent" priorities of the government, which in effect left 
the planners with one possible course of action. They could, 
after thorough discussion, formulate concrete proposals to be 
submitted to the control agencies for approval. But, in 
diverting resources towards bilingual and bicultural ends, 
the department felt that it had to rationalize the diversion 
in practical terms of efficiency and applicability to existing 
operations. After some prodding from Action Research staff, 
the department confronted the C.S.C. with demands for a 
language training program better suited to its operational 
needs. They found it very difficult to influence the C.S.C. 
policy of centralized language training, whose rationale is 
to "make it possible to absorb people in groups much more 


homogeneous in respect of competence in the second language". 


In the other two departments, it was felt that there 
was "too little concensus to make specific demands" on the 
C.S.C. and Treasury Board. Consequently they were content to 
dump problems into the central agencies' laps and await further 
developments in government policy. The reaction of one of 
these departments to the C.S.C. chairman's speech (J.J.Carson) 
was encouraging in that it began to think of bilingualism and 
biculturalism as one of many priorities. Unfortunately, time 


prevented us from following up the actions of this particular 
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department. It is interesting to note, however, that this 
department, as opposed to the five that plan in terms of 


their functions, regarded the speech as government policy. 


Like functional planning, the priority planning style 
displayed a tendency to “look up" to some higher authority, 
be it the government or the control agencies. However, rather 
than looking for specific direction as functional planning 
did, priority planning looked for some higher authority to, 
at the very least, establish priorities and lay down guide- 
lines for action which could then be put into operation. 

The fact that these departments regarded Carson's somewhat 
general speech as government policy is evidence of this. 
Moreover, we got the impression that “priority” planning 
tended to be more democratic than "functional" in that it 
made greater attempts to bring the opinions and points of 
view of the lower echelons into the planning process. It 
did this by bringing officers from lower levels into the 
Action Research discussion groups. Perhaps because of this 
and possibly because of the very nature of the role of these 
departments they tended to exhibit more concern for thier 
clientele in particular and national needs in general, than 
did the departments governed principally by functional con- 


siderations. 
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Essentially, what priority planning did was to execute 
a complete circle. The officers started out by disregarding 
the absence of government policy. They tried to set priorities. 
But, they found that this involved basic policy-making, a role 
which they were unprepared to assume. So they found themselves 
needing to rely on the very policies whose absence did not 
discourage them in the first instance. If, however, a strong 
government statement were made, it is conceivable that the 
priority planning would, to the limit of the resources 
allocated for bilingualism and biculturalism, put that policy 
into operation. Somehow these public servants do not consider 
that the government statements made to date permit them to 


take action in any significant way. 
3° "Planning for the Future" 


Because of its dual nature, one department afforded us 
the opportunity of observing two conflicting planning styles 
in action at the same time. Initially, Action Research was 
observing the planning style of only one of two branches, but 
at about the mid-point of our investigation the other wing of 
the department was brought in for the expressed purpose of 
establishing policies for the whole department. Because both 
the nature of its functions and its planning style were dif- 
ferent, this second wing had a mediating effect on the planning 
of the original branch. In the first branch we encountered 


an approach to planning in which the planners tried to ignore 
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the constraints of the present system in an attempt to 
plan for the future. We call it “planning for the 


future", 


The other wing planned in terms of its functions, which 
consequently had a restraining effecton the somewhat evolutionary 
approach adopted by original branch. Thus it became difficult 
to isolate the two and to evaluate the possible outcome of "plan- 
ning for the future" had it been allowed to follow its 
natural course. Nevertheless, we can begin by describing 
how planning for the future attempted to solve the problems 
of bilingualism and biculturalism in the Public Service and 
then bring in the contrasting style, observing how the one 


affected the other. 


By ignoring the constraints of the present system, the 
Deputy Minister of the first wing felt that the planners could 
intellectually and morally commit themselves to necessary 
changes. For example, although it was impossible to financially 
commit itself to changes, the branch could "tool-up"™ a cost 
estimate ignoring present-day restraints, on the assumption 
that these restraints would not operate in the future. In 
effect, what the planners were doing was to prepare themselves 
"for the time when it (the branch) achieves whatever level 


of bilingualism and biculturalism it decides to aim for". 
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Before doing any actual planning, one officer felt that 
objectives would have to be set for the country as well as 
the branch. To this an action researcher replied that general 
policy objectives can be and have been articulated by the 
Inter-departmental Committee and by the Prime Minister, but 
the departments themselves, through their trial and error 
experience and through their relations with the central 
agencies, must formulate their own specific objectives. This 
approach seemed to satisfy those present and they subsequently 
went about setting up the appropriate working committee to 
study the problems in the branch in the hope that they could 
determine some specific departmental objectives. They 
eventually established two objectives: to provide internally 
for the attraction of French-Canadian recruits and to education- 
ally equip the senior officers to deal with bilingualism and 


biculturalism. 


The working committee undertook a — of interviews 
throughout the department, and began to look for possible 
courses of action to enable them to achieve these objectives. 
It was here that the planners began to feel the constraints 
which they had attempted to ignore in the first place. Apparent- 
ly their interviews generated a somewhat negative reaction in 
the department, particularly among French-Canadian officers 
who were reluctant to upset the status quo and perhaps 
jeopardize their special roles. At any rate, the planning 


process continued. Committee meetings continued to define 
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broad departmental objectives, raising far-ranging ideas and 
generally increasing the level of awareness. But, as one 
officer said, the emphasis was on ideas rather than action 

and for the amount of time involved, very little had been 
achieved. for one thing, the meetings involved too many people 
and thus were apt to be unwieldy and ineffective. The 
participants were content to dwell in the realm of ideas which 


somehow never reached the operational stage. 


Then, into this atmosphere of ideas came the other 
wing of the department which, as one of its officers put it, 
was used to having problems dumped onto its lap rather than 
actually defining its own problems. He termed the evolutionary 
approach of the first wing unusual, realizing that some of the 
resolutions coming from the meetings involved serious implicat- 
ions for which he felt expert advice was needed. The type 
of meetings that he envisaged were more limited than the full- 
scale ones that had been taking place up to then. This same 
officer complained, as most functional planners would, of the 
lack of general policy direction from the government. Although 
he was aware that the problem involved more than simple 
efficiency towards a bilingual population, he felt somewhat at 
a loss since he had no concept of what the overall goal should 
be. It was his opinion that a basic departmental policy had to 
be hammered out before dealing with specific objectives and 
he suggested a small working group to make recommendations to 


the Deputy Minister and to implement his decisions. 
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This same officer unconsciously gave a very good 
example of what happens when a planner whose focus 
is on the department's functions and operations sets out to 
establish his own goals in the absence of direction from 
higher authority. To him, the aim of the department should be 
to strive for an organizational model that he considered ideal. 
In his model, there was a unilingual English-Canadian head with 
at least one bilingual French Canadian at every other level. 
This set-up, he thought, would serve the department's operation- 
al needs and would be most practical, most efficient and best 


for co-ordination. 


The contrast between our "functional" and "future" 
planning styles was striking. Firstly, functional planning 
seemed to operate on the principle that the employee, be he 
French or English-speaking should first and foremost serve the 
purposes of the department while planning for the future operated 
on the premise that the department must give consideration to the 
employee. To illustrate this we recall the original depart- 
mental objectives that planning for the future had 
produced and compare them to those stated at a later 
date, after the functional planners were brought into the 
process. The original objectives read: to provide internally 
for the attraction of French-Canadian recruits and to education- 
ally equip the senior officers to deal wien bilingualism and 


biculturalism. After functional planning had imbued these 
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objectives with its influence, the objectives were stated 
like this: the primary need of the department in bilingualism 
is to be able to conduct business in the language of the local 
inhabitants, and a secondary need is to make the head-office 
environment more congenial for French Canadians. The depart- 
ment needed more French Canadians to deal with French-Canadian 
clientéle. The objectives in the second instance have an 
operational basis and also imply that the department itself 
cannot to any great degree adapt to the presence of French 
Canadians. The first set of objectives imply that the depart- 
ment itself would have to make the adaptation, rather than the 
employees. As one of the original planners said, the 
statement of their objectives had been “watered down" although 


he felt that the wording remained strong. 


A second obvious contrast appears in the mechanics of 
the two planning styles. Planning for the future involved a 
large number of people, whereas functional planning tended to 
rely on a much smaller group. In fact, the original meetings 
in the first wing were the largest of any in the whole Action 


Research program. 
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Thirdly, functional planning's tendency to look to 
some higher authority for direction had a limiting effect 
on thinking and ideas. It can be compared to the other 
style's essential disregard for present conditions which 
produces a flood of ideas but is not paralleled in achieve- 
ment, at least initially. In a manner of speaking, the two 
planning styles complemented each other, for functional plan- 
ning, by bringing to the fore many of the operational obstacles 
that the less realistic style ignored, effectively dragged the 
latter down to earth. On the other hand, planning for the 
future did not let the system curtail thinking to the degree 
that the functional planning did. This combination of real- 
ism and idealism may produce the best results of any sparked 


in the whole process of Action Research. 


What results? First of all, it was in this department 
that the fullest appreciation of the problem was achieved. 
Functional planning contributed to a fuller understanding of 
the administrative problems of a bilingual and bicultural 
Public Service while planning for the future brought to light 
some of the social problems experienced by French Canadians 
working in the existing environment. It is reasonable to 
assume that both branches would have been less effective 


without mutual support. 
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Aside from these purely illusory results, a few, 
though not many, concrete actions were taken. Both Deputy 
Ministers approved the policy recommendations submitted to 
them by the working committee. Both branches agreed to the 
need for a full-time officer to look after matters related to 
bilingualism and biculturalism and a request for such a 
position has been forwarded to Treasury Board. The mechanisms 
and appropriate committees were established on a permanent 
basis and the decisions of the committees seem to have almost 
automatic approval from the Deputy Ministers. If the momentum 
does not subside with the withdrawal of Action Research, then 
it is possible that something more substantial will be 


achieved. 


To sum up, of the three planning styles described here, 
priority planning and planning for tne future appear to 
respond more positively to the needs of bilingualism and 
biculturalism than does functional planning. But a signif- 
icant element of the functional style is also important, because 
departments after all must discharge their functions. We 
suggest, also, that the Public Service planning process adopt 
elements of the strategy employed in this study, interest 


based planning (Appendix 3). 
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In any event, the typical planning styles are shown 
by the results of Action Research to be largely ineffective 
for a problem of the depth and complexity of bilingualism 
and biculturalism, no matter how well they might work in 


the ordinary course of events. 
CONCLUSION 


The evidence of the Action Kesearch experience shows 
that the response of government departments to the problem 
of bilingualism and biculturalism is critically inhibited 
by the lack of clear-cut government policy and of the 
authoritative machinery to expedite it. We conclude that 
under the present circumstances, there are no major changes 
occurring and also that the total environmental influences 
from English and French Canada do not encourage reform. 
Moreover, should the government decide to step up the 
priority of bilingualism and biculturalism, we conclude 
that the Public Service would respond to this pressure in 
a manner similar to that stimulated by the presence of 
Action Research. Pressureof this kind, even authoritative 
government pressure, is not enough. It can result in no more 
than the ephemeral courses of action (surface solutions) 
described in Appendix I. More fundamental steps must be 


taken as well. Such steps are discussed in the next chapter. 
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CHAPTER V 
THE DYNAMICS OF ADAPTATION 


The present situation is marked by surface solutions, 
low priorities, and a posture of apparent concern without 
Significant follow-through. The Inter-departmental Committee 
on Bilingualism and Biculturalism was largely a three-year 
stalemate. Government efforts to date have not been effect- 
ive. The government's policy, issued in April 1966, character- 
ized by the Montreal Gazette as a "carefully worded statement", 
by Le Devoir as "prudent gradualism", has yet to prove its 
value. On the whole, public servants appear to feel that 
bilingualism and biculturalism does not rank high in the list 


of government priorities. 


Neither English Canada nor French Canada is solidly behind 
the idea, though for different reasons. If no one is pressing 
for a bilingual, bicultural Public Service with vigour, and 
if the government limits itself to official support of the 
idea, then perhaps it is the concept itself which needs to be 
re-examined. It may be that the ideas of bilingualism and 
biculturalism cannot be realized, or if they could be, would 
still not reduce the tensions the country is now experiencing. 


If so, the present caution is healthy. 
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A Larger Perspective 


To deal with this order of question we must address our- 
selves to the larger perspective, and examine the question 
not in relation to the day-to-day operations of the Public 
Service, but in relation te its overall function in the 


adjustment of English-French tensions in the country. 


We propose to offer a simple form of systems evaluation 


which may clarify our thinking. 


A system, as we will use the term, is "a boundary- 
maintaining set of inter-dependent particles or sub-units - 
and also an actor in a larger... multi-level hierarchy of 
systems. By inter-dependence is meant that whatever happens 
to one component of a system affects, no matter how slightly, 
the balance and relationships of the whole system. By 
boundary (is meant that the components are so related that it 
is possible to ascertain where the system ends and the 


52 


environment begins. 


Let us now apply this evaluative tool to the Canadian 
scene and consider Canada as if it were composed of two 
social systems, English Canada and French Canada. At the same 


time let us also look at the Public Service as a system, both 


732 North, Holsti, Zaninovich, and Dinnes, Content Analysis, 


A Handbook with Applications for the Study of International 
Crisis, Northwestern University Press, 1963, es 





— debvesup ods oabaaxe bit 
feb oa * anotisnaqy J 


et, J | 7 er oe ; , — I 
(ony: ea es go btont Llerewe ay 6 netvalen at — oivwma 





ey | ide CS “7 ; ; 
hi isto erty at anoinaes donen¥anlek fget Lo — i 


ae | 
. nolgavisve asaiteye Ze wrol olomta « asthe od peoqory: — 
datelatel⸗ wove gem dot | 


_ 


-erekasos e* at ares ols ear — ow 2S —— A 
~ etiav-dys yo eelofireg trebaaqeb-sesmt to cee gataistataa 
20 edoratetst 1 fLevet- —E— *8 s mil yotos ne ante base | 
ansaged nevowndw gas? gasem et SORF RRS TOL-aTRE ea eee 2e¢e —_. 
WVitdgife wot sesdem on ,eccetis meseye s to temeqmos eno oF 
‘aa \S .aedeya efodw edt Io eqireanottstes bas sonafed edt 
oY SL. Garit bataley os exes atnenonuas ods satit Snusem bt) yxebarrod 
ons tns.sbao medeye elt etecw atamieoas of etetaveg: et 
* vemtaed tnemnortyne 
getbacsd oft of loot ativasleve eta — won oat gol 


ae 


tw to: beaegaod dal np 3 ws ps share. vebtagoo bea snope 


& 


one acs oh — ‘fous’ bens abeas® ihe k Sat venotaxe tetooe 
“shtos ~metaye 2 an sotvae® ode aid ae toot oats ex gat ents J 


ys 





2536 


in relation to the information it receives from the two major 
social systems of the country and in relation to its role as 


"an actor in the larger system". 


If we consider in global terms the social system of French 
Canada, and its relationship with that of English Canada, we 
find that it is outweighed nearly 3 to 1, or more, if one 
considers how many more French Canadians are semi-assimilated 
into English-Canadian society than the converse. It is under- 
represented in the higher echelons of the great power 
institutions of the country, except in the political and non- 
economic spheres of the Province of Quebec. There is no 
indication that the numbers of French Canadians in the country 
will become more predominant; population forecasts suggest 
they are likely to be a declining proportion of the total. 
Furthermore improved means of communication, as one effects, 


2 


have permitted rapid inroads of American-English Canadiar 


~ 


culture patterns into French-Canadian society, although, it is 
true, permitting extensions of French-Canadian culture ints new 
fields of activity. English Canada’s systemic relationships 
with the United States seem to be on the increase, which 
tends to intensify the already great cultural and economic 
pressure on French Canada. Viewed in this perspective, the odds 
become not 3 to 1 but more like 40 to 1, and English-speaking 
North Americans feel themselves further supported by the 
consciousness of the pre-eminent worid position of the English 


language. 
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It is not an exaggeration to say that there is a threat 


to the very continued existence of French Canada. 


We might digress for a moment to underline one distinct- 
ion. The terms of reference of the Royal Commission lay 
their emphasis on language and culture, which has seemingly 
caused great confusion for many people and groups in Canada 
(though not for the Commission itself). Language and culture 
(language being a part of culture, though a critical one) are 
simply products, or distinguishing marks of a social system, 
and their continued vitality is contingent on the vitality of 
the system. Human history offers a multitude of illustrations 
as to what happens to language and culture when the underlying 
social system collapses. For many primitive cultures, whose 
organization was fragile in the first place, the process of 
disintegration occurred in a single generation under the 
impact of Western invasions. More complex, durable systems 


5 


may persist in the face of adversity over very long pericds; 


Uy. 


the French-Canadian system has demonstrated its hardy character 


over: centuries. 


This may help to explain some of the confusion about the 
central issue of the present crisis in Canada; it is not that 
the French language and culture as such enjoy pride of place 


over other languages and cultures in Canada: it is that they are 
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manifestations of one of the two primary social Seer ge of 
the country. There are many languages and cultures in the 
country, and none of them is second-class; there are only two 
viable primary social systems. Words such as “nation", "race", 
"culture" even "Language", all tend to confuse this central 
point and naturally enough give rise to resentment. Within 
this perspective, language becomes one of the "components" 
which help French~Canadian society to "ascertain where the 


system ends and the environment begins". 


But are there in fact two systems in Canada rather than 
one? It is pot our intention to say that the idea of two 
systems is "right" or "wrong"; we simply adopt this type of 
analysis because the narrower premise which underlay our 
earlier investigations led, as we saw in Chapter IV, to an 
impasse. In any case, this is a question which the Commission 


has already dealt with in its Preliminary Report. 
Consider a further hypothesis stated by North and Schramm: 


"When two states interact over a sufficiently prolonged 
period of time, perhaps centuries, they tend to behave like a 


single system with respect to their transactions.™ 


7h. The term "primary social system" includes constitutional 
recognition and power in the authoritative political 
mechanisms of the country - in short an essentially full 
range of social institutions. 


75. see footnote on next page. 


76. North et ai, Content Analysis, Weel 50. 
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We find it hard at this point to resist the temptation to 
quote extensively from the Preliminary Report. For 
example: Preliminary Report, Chapter VI, p. l1O4. 

" *Overwhelming majority’, ‘society’®, "’nation’; what do 
they mean? They are used to describe the types of organ- 
ization and the institutions that a rather large population 
inspired by a common culture, has crested for itself or 
has received and which it freeiy manages over quite a 
vast territory where it lives as a homogeneous group 
according to common standards and rules of conduct. This 
population has aspirations which are its alone, and its 
institutions enable it to fulfill them to a greater or 
lesser degree... 


Chapter VI, p. 104. “In short, the French-speaking Canad- 
ians of Quebec who appeared before us belong = and they 
showed that they knew it - to a society which expresses 
itself freely in its own language, and which in various 
important fields is already master of its own activities, 
to which it gives the tone and pace it chooses.® 


Chapter VI, is in fact a "systems analysis" of Canada. Note 
also the analytical distinction between “class™ and 

"system" which the Preliminary Report mentions but does not 
elaborate upon. Descriptively, the two terms are co- 
extensive: that is, one may think of French Canadians as 

a "class" within Canadian society (analagous to the Negroes 
in the U.S.), or as a partly integrated social system. The 
critical difference is that a "class" is composed of 
individuals with one or more particular features in common 
which give them a single interest within the larger society, 
e.g. colour, language, economic status. Their power to 
influence their environment can only be exercised within 
that system. Members of a Large social system which is 
semi-integrated into another, larger social system, have 

a second option, which is to withdraw, to opt out. The 
particular framework of analysis one chooses may seem urim- 
portant but in fact it has significant consequences. For an 
excellent well-considered presentation of the type of 
conclusion which an analysis in terms of the "class" concept 
leads to, see Oswald Hali’s letter to Léon Dion, May 31, 
1966, Document of the Commission Preparatory Decument for 
Outline, Voiume I. 


Chapter VI, p. 108. “It was as though the entire community 
were regarded as one single social class which was pictured, 
according te the speaker, either as a militant middle class 
or an exploited proletariat. Sometimes this identification 
was even made explicitly: for exemple, when it was stated 
that, taken as a whole, the French Canadian community finds 
itself in the position of a proletariat in relation to the 
English-speaking minority". 
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Thus whether we consider Canada as one system, made up 
of two major sub-systems, or whether we think of it as two 
systems, which because of continued proximity and interaction, 
now tend to behave like a single system, is not the central 
question. What is more important is another proposition which 
is implicit in this formulation: both systems wili tend to be 
motivated, not necessarily at the same time, by two contradict- 
ory drives, 
oo) to interact with the other and come to a closer integration 
of the two systems, and 
2) to pull back from the other system and re-define the 
boundaries, wherever they have become blurred. 
While such tendencies appear to be opposite in character, still 
both of them are demonstrably operative at one time or another 
in every normal human situation. On the one hand human beings 
are *social’ beings who interact freely; on the other they feel 
the need to be °individuals’, to have their own identity. This 
is true at the personal level, at the level of small groups, 


S So Td 
for large organizations, and for states. 


o 


The present crisis in Canada arises from French Canada’s 
attempt to re-define boundaries. The historical drift for some 


considerable time had been towards greater integration of the 


two systems. The traditional social system which had supported 


a i 


77. See Lewis Coser, The Functions of Social Conflic ae 
Glencoe Ill., The Free Press, : 
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French Canada for so long was finding it increasingly hard to 
maintain its vigour under the pressure of new conditions. It 
seemed the rate of assimilation of French Canadians to the 
English system was on the upswing. The language of popular 
use was becoming more and more corrupt because of the infil- 
tration of numerous English words. These indicators pointed 


to the relative weakening of the French social system. 


Then, although no one could say why or how it happened, 
or whether it would last it became evident that there was a 
new will to survive in French Canada, which found expression 


in many phases of French-Canadian life. 


The Quiet Revolution has been an effort to re-build the 
system, to extend and restore the social bases, the foundations, 
in order to protect the superstructure, in other words, as we 
define it, to — 

Consolidation for French Canada, in the present circumstances 
means to concentrate on the Province of Quebec (which may in 
the end strengthen French-Canadian communities elsewhere by 
the development of a stronger central base); it means French- 
Canadian leadership must be oriented to work at home, rather 
than here and there across Canada; in short, consolidation 
78, See Chapter II, p. 48. Re-building a system, in modern 


terms, building a complex of bureaucratically organized 
institutions. 
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means a discouragement of indiscriminate inter-mingling of 
individuals from the two systems, at least for the present 
because such inter-mingling is a form of assimilation which 
lessens the power and ability of French Canada to survive 


and develop; it is a slow bleeding of French Canada’s élite. 


How does the idea of consolidation accord with the notion 
of biculturalism? If the percentages of population in Camada 
were reversed, if the ratio of size and societal balance were 
the opposite of what they are, it might be more encouraging 
to envisage wide intermingling in bicultural situations. If 
French Canada were the dominant social system in Canada, though 
in an inferior situation vis-a-vis North America as a whole, 
French Canadians and English Canadians might be able to work 
together fruitfully in a bicultural context, without either 
losing their sense of cultural identity. This is open to 
speculation. Under present conditions, with the population cards 
stacked against French Canada, with the overwhelming domination 
by English-speaking North Americans of the economic fields, 
and with the strongly entrenched historicai habits of domination 
by one system, acceptance by the other, in so many institutional 
fields, the fact of the matter is that for a French Canadian 
ous with 


now, biculturalism tends to be synon assimilation. 
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The Public Service in this New Perspective 
How does the Public Service fit into this picture? 


In the first place, there is, as we have seen, no effective 
representation of the French system in the actual Public Service 
centered in Ottawa. French Canadians who are empioyed there 
work in English, and many of them are to a greater or less 
degree already assimilated to the English Canadian system. 
Perhaps in principle the Public Service should be a reflection 
of all Canada, but the blunt truth is that, as matters stand, 
the Public Service of Canada is a rather effective agent for 


assimilating French Canadians to the English-Canadian system. 


The analytical framework which we have adopted conceives 
of hierarchies of systems, leading from the single individual 
human system, through various forms of groupings, to the 
state, which is itself a component of an international system. 
Within any given state which enjoys a high degree of organ- 
ization, with highly specialized functional structures, there 
will be a strong tendency to analogy of function up and down 
the line. Thus sub-systems within the larger system will tend 
to take on the character of the greater organization and to 


transmit the same pattern to their sub-systems. 
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From this perspective the federal Public Service has to 
be viewed as a sub-system of English Canada. It is a 
powerful institution which contributes to the vitality of 
English-Canadian life and English Canadians are on the whole 
justly proud of it. Part of the general loyalty to the idea 
of central government across English Canada which the Commission 
found must be accounted for by the achievements of the federal 


administration. 


Obviously it contributes something to French Canada as 
well. Stable monetary policy benefits everyone in the country, 
French or English, for example. A healthy economy is the 
necessary base for both systems. The problem is that the kind 
of contribution which the Public Service makes to French Canada 


. 


is also consistent with the disappearance of its "Frenchness", 
and the erosion of the unique features which mark off its 
boundaries from English Canada. In macrocosm as well as 
microcosm, then, the Public Service acts as an agent of 
assimilation. It does not presently contribute to the vitality 


of French-Canadian life as such, except in one or two areas 


which we will return to later. 


Will the creation of a bicultural Public Service change 


this fact of life? 
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In the first place, this service, structured and 
concentrated in Ottawa, is now fundamentaliy "English" and in 
the future seventy-five per cent or more of its personnel 
will under any circumstances remain so. This seventy-five 
per cent majority is drawn from a country which is already 3 
to 1 English, and likely to be more. Furthermore this 
majority enters the place in the full consciousness that in 
North America, English is the language of all the most powerful 
institutions which incorporate the vital development of new 
knowledge that sustains our technological civilization. For 
this majority, which inherits a complex of attitudes, 
motivations, and links with the larger North American reality, 
a Public Service career is only one of many possible careers 
in North America in institutions where English Canadians can 
work and feel "at home". Will this personnel subject itself 


to the rigorous process of becoming bicultural? 


Secondly, consider the proportionate effect of the two 
Systems on the Public Service. That is, not only wiil the 
personnel remain overwhelmingly English~speaking in origin, 
but also three quarters or more of all the business the Public 
Service does, the contacts, requests, rewards, the total stimuli, 
are going to continue te come from the English-speaking world. 
This will apply, it must be remembered, to French Canadians in 
the service as well, as long as they are participating fully 


in the life of the service, and if they are conscientious and 
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te 


ambitious. But if French-speaking public servants spend 
three-quarters or more of their time dealing with clients from 
English Canada, they are very much open to acculturating 


influences. 


French Canadians who come to Ottawa will continue to be 
assimilated, side-tracked, or sufficiently discouraged to go 
home, as they have done in the past. This is not a situation 


which can be changed by government decree. 


In short French Canada does not have the human resources 
to spare to provide enough participation in the Public 
Service to achieve any degree of parity. If she does, she 
weakens her base and is in danger of undermining it completely. 


Her most urgent need is to strengthen her own social structures. 


Present conditions clearly dictate consolidation of a 
French Canada based on the Province of Quebec rather than a 
scattered deployment of the French-Canadian élite in newly- 
erected "bicultural™ settings of varying depth of genuineness, 
which drain off the most vigorous element in French Canada, 
leaving the mass of the people to be accuiturated in English 
Canada - or cut off from advance. French-Canadian leadership 


must be nurtured by and preserved for French Canada if the system 
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79. Recall the complaints of agency heads described in Chapter 
III, who could not, they said, promote French Canadians 
to top positions because their experience had been Limited 
to Quebec and therefore they lacked the necessary “breadth*®. 
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is to remain vigorous - which means consolidation, not 


bicultural scatter. 


Assimilation or separation - are these the alternatives? 
Is there a third course which may lead to the development of 
a Public Service which can continue to serve English Canada 
efficiently, as it must, but at the same time contribute to the 
strengthening of the foundations of French-Canadian society. 
This must be a solution which will not create working units 
that are either agencies of assimilation or permanent tension 
points. Can one government serve two social systems at the 
Same time, and stiil contribute to the general advance of the 
country? The country (and the Commission) is faced with the 
necessity of finding new and more complex political devices 
to take us out of our cyclical crisis pattern. And since the 
Single most difficult problem which faces the worid of the 
future is the increasing integration of systems, imaginative, 
creative solutions to Canada’s present problems could have 


great international value. 


The problem then is to create organisms which link the 
two systems, permitting efficient planning and operations 
overall, but allowing for a certain free play in the working 
out of individual systemic differences. Perhaps the problem 


is not quite as difficult as it appears. 





edt of etudixgnod emtt emss edt ts gud «Term dr es tidne to Pte 
Yee tbe baitaded~donevt to enctiebasot edt To gatnodtgaette 
acing saticow edaets toa Iftw doidw nottufos 8 ed ‘eum wkdt 


Moises) age asarroq ty, Holtelimiaes 9 ‘Besanens, setts otk todo 


: >a: im 4 al A 
: J J 


— hs wit ee ame 
ae, gon ‘uel iaR eee ii 


1) ee is 


“he i a orid oo — ‘Yous — oaauoo — * or a 
pbesd Ask fend evi ox ‘enattitos ris dotdw ‘solvie® olldud, » 


eds Ja ameteye La.isoe owe evrse dnemrrevos 90 m0 sacntog | ; 


ad3 io songvhs Iaroneg oft of atud taacio⸗ litte bas omit ome 


edd, dtiw beost al (nolteetmmod edt bas) yrtavoo adT  Tysémsos 


on faoitifleog xeIqnon etom bas won actbatt te ytteseven 


envy année bok smieatieag alkeiro feokfoyo wo to tyo ey edgt ot 


oid ‘to binow elt Benet dotdw meldeorq tivotttib gaom algate 


\s@eivanigent’.easveye ‘26: astas gest Bateas 1011 eddy ef emit 


’ Sven biaoo —— Snesettg a*abans) of emottuloe evitesro 


.enlev Isnclisnrsot fsets 


euly gnti dotdw emetesyto otag1o of al med meldorg edT 


enotwzeteq® bas patos tq sneloltis satvsinieq .ametaye ows 


‘gntvivow edt at yslq esti misdieg 6 tot antwolle gud Lisssv0 


@eldorg ed eqetixeT -seomone%tep otmoteye faubividat te to 
<eineqqh Sh an tinsitthb es etigp ton at 


aq 2 : 7 
— . ed ‘ 
pions : AL a} tpi 








265. 


Human beings always appear to find it hard to believe 
that there can be any effective ways of doing things other than 
the one they are familiar with; yet anthropologists attest 
to the wide range of varying kinds of social mechanisms which 
human beings are capable of divising and which work very well, 
once they are accepted by the society. One of Canada’s great 
problems seems to be the inhibiting influence on fresh social 
thinking of the overpowering presence next door of a country 
which happens to have been evolving towards centralization of 
institutions, both governmental and economic. The United States 
has been steadily moving towards centralization; the United 
States has become richer and richer; the temptation to assume 
that one is the result of the other is very great. The United 
States is rich; the United States is centralized: yet no one 


can say with authority whether and how the two facts are related. 


The impact on Canadian psychology is indisputable; for 
many Canadians anything which leads to decentralization is 


retrograde. 


Canadian Public Service planners have been known to be 
infected with the same notion. Beginning thirty years age or 
more there was an increasing emphasis on centralization as the 
Public Service grappled with the problems of extending the 
services of the central government. Problems of regions 
received less attention, leading to really serious regional 
economic lags during the fifties. Then, the provincial leaders 


of Quebec and other provinces forced the matter of regionalism 
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back onto the centre of the stage. The federal Public Service 
demonstrated its flexibility in this area by gradually facing 

up to the challenge, and by searching out and testing 

ways to meet it - inter-governmental fiscal planning - resource 
planning initiatives - things unheard of even five years ago. 

The new, more flexible planning techniques have not immediately 
led to some terrible disaster: in fact apparently the more 
vigorous regional initiatives have resulted in some strengthening 


of economy. 


Redeployment 


We propose a similar radical departure in the field of 


bilingualism and biculturalism. 


We call it re-deployment. 


By re-deployment we mean the actual physical re-location 
outside the city of Ottawa of major Public Service functions; — 
in other words the principal working divisions of central 
government departments. This does not mean there would not 
remain in Ottawa a “head office" where the Deputy Minister would 
continue to work with and be available to the political erm; 
it does mean that in varying degrees for different departments, 
functions below that level would be located elsewhere, either 
entirely in one city, or divided between two or more cities. 
The smaller concentration of public servants in Ottawa, and 
proportionately in the higher echelons, would provide new 
opportunities for bilingual and bicultural initiatives in 


the Capital. 
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An example might help to explain our meaning. It has 
become almost holy writ that government services have to be 
centralized in the capital in the interests of efficiency. 

Yet actually many are not. Public broadcasting, for example, 
was deployed around the country from the beginning, but 
principaliy in the two great metropolitan areas of Canada. 

As a result there are now thousands of French Canadians, who 
work in French in 4 French environment, making a lively 
contribution to the French-Canadian social system, yet who are 
federal public servants. In spite of its periodic difficulties 
the combined networks are a national asset of no little 
importance. And the ability of French Canadians to serve the 
whole country through this type of French organization we think 
of beth real and symbolic importance. Even the redoubtable 
René Lévesque, in proposing a new network for Quebec, did not 


! 


Suggest that Radio-Canada be dismantled. 


Of course it will be argued that the reason this type of 
organization works for the CBC is because of the special nature 
of broadcasting. We suspect this argument: It sounds like 
a variant of the argument that if something already exists it 
must be right and inevitable. We have very strong suspicion 
that, had the CBC been created a centralized institution 
from the start, another set of arguments would now be advanced 
as vigorously, that because of the nature of braodcasting it coul 
not possibly be moved from a central location. The worid was 


once flat. 
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We saw an example of the power of this type of thinking 
at work in one of our meetings. This was in an agency which 
until some ten years ago was located in the city of Ottawa. 
Its orientation there was very strongly English-speaking, and 
its organization was firmly centralized. Subsequently it was 
transferred physically to Montreal. French-Canadian particip- 
ation increased, although English Canadians remained in key 
positions throughout the hierarchy. The condition of having 
French Canadians supervised by English Canadians who could not 
speak French caused sufficient resentment that, to reduce the 
tension, the agency was split into two sections, one English-= 
speaking, one French-speaking. Since then, not only has some 
measure of tranquility been restored, but, there appears to have 
been released a burst of creative vitality, at least in part 
stimulated by a certain sense of competition between sections. 
Yet we were to hear a very vigorous argument indeed to the 
effect that in this particular fieid of endeavour the split 
made no sense at ail, was wasteful of resources, inefficient, 
"downright silly®. Perhaps there were other sorts cf organ- 
ization where a split made sense, but certainly not there, it 


was argued. 


We suggest it makes perfectly good sense to re-deploy a 
great many more of the government's activities than one would 
imagine at first glimpse. Far from disrupting the operations 
of government, we further suggest, it could have the effect 


of bringing much needed new blood and ideas into the government 
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service, It would stimulate creative new thinking in many 
departments. Hach department would have to be considered on 
its own merits, however, and some would be more amenable to 


re-deployment than others. 


The effect on French Canada would be electric. From 
having been a continuing threat to French-Canadian society the 
Public Service would become a positive asset. We think it not 
too great a leap to project that French Canadians, from having 
been the greatest critic of Confederation, could become its 
strongest defenders. A federal Public Service so constituted 
would be in a position to contribute mightily to the sustenance 


of the French-Canadian social system. 


Re-deployment should not, we think, be limited to French 
Canada! Present day means of communication make possible the 
integration of a network cf geographically dispersed structures. 
The re-deployment of senior decision-making functions across 
the country would serve to create new national linkages. A new 


"live® Canadian environment would be provided for the Public 


Service decision-maker. Inter-agency liaison, so lacking 


M 
€ 


present, might in fact imrrove, since inevitably the idea of 
the importance of communications will be more easily accepted. 
The location of the executive offices of certain key deparc- 
ments in, let us say, Montreal, could provide the opportunity 
for a fully integrated bicultural or even predominantly French 
working environment, if the will were there to design one. 

The location of other key executive offices in other Canadian 


centres could provide parallel opportunities in other regions, 
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If we exclude the two ideas of assimilation (disappearance 
of French Canada) and separation (disappearance of Canada), we 
think the concept of re-deployment is the only viable alternative 
to Associate States. Once the concept of the two social 
systems in Canada 1A accepted, the logical next step is the 


necessity to seek ways to link the systems. 


One kind of link at the systemic level, which is already 
well publicized is joint planning between Ottawa (as the 
"representative" of French Ganada) with — provinces restrict- 
ed to speaking for their regional and other special concerns. 
This is essentially the concept of Associate States. It msy 
be acceptable to French Canada; whether it will be accepted 


by English Canada is another matter. 


But Associate States is not the only answer. Systemic 
links need not be confined to contacts between Ottawa, (and 
provinces other than Quebec) and Quebec. A conference between 
a group of program-makers from Radio-Cansda, Montreal, and a 
similar group from Toronto is a real systemic link between 
French Canada and Engiish Canada, but it has the peculiar 
within the Pub 


feature that it occurs entirel Lic Service. Yet 





the head of the French public affairs department in Montreal 
thinks himself, and is, a legitimate se spokesman for French 
Canadian society as, let us say, the Deputy Minister of Education | 
in the province. But he is a federal public servant, paid out of 


federal funds, owing an important part of his loyalty to the 
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central government. He is, in fact, potentially, trained 
to become a senior public servant in Ottawa,possibly President 
of the entire corporation. He and others like him are a 


national resource, as well as a French-Canadian one. 


Clearly there will be practical problems which occur in 
carrying out a programme of re-deployment. Obviously, for 
example, such a step would have to be gradual; we do not see 
the city of Ottawa being depopulated and the government office 
buildings torn down. While in the iong run, the percentage, 
and perhaps the total numbers, of public servants (in an 
expanding service) in the city of Ottawa would be less, drastic 
sudden changes are not called for. Sudden, violent change 
would be extremely disruptive; gradual planned re-deployment 
we suggest, would be stimulating. Much study will have to be 
given to the practical side. If the overall concept is as 
valid as we believe, we feel the practical difficulties can be 


mastered. 


The stages need not even appear alarming to the public if 
undertaken with discretion. Just to illustrate this point, 
we might imagine the way a government announcement could be 
phrased; "In the interests of greater efficiency, the govern- 
ment announced today that certain central functions of the 
Department of Trade and Commerce are being moved closer to the 
main centres of business in the country. The new offices 
being opened in Torento and Montreal will take over the major 


administrative duties of the department. At the same time, 
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a special branch is to be opened in the city of Vancouver 

in response to the greatly increased Oriental traffic which 
Canada is now engaged in. The office in Montreal is of 

special importance since it reflects the inter-dependence of 
the Montreal and Quebec provincial economy with the national 
economy. its operations will be largely in the French language 
although special provisions are being made to ensure an equal 
levei of service to English-speaking clients from across Canada 
as well, It is felt, that the presence of an office with a 
national function of this character which will be headed by an 
Assistant Deputy Minister, will prove a positive stimulus to 
businessmen from all parts of the country to greater advantage 
of business opportunities abroad. The government stressed 

that these moves imply no weakening of the central structure, 
since close coordination will be maintained with all these 
centres. In addition, it will provide the federal government 
with important new links with the business community in 
different parts of the country and should enable the federal 
service to provide better, more efficient service to the wholes 


country". 


Re-deployment then, is a means of making a genuine 
contribution to the vitality of French Canadian society. It 
thus centributes to consolidation. If effected with care, it 
le since it is not a 


unique "concession" to the province of Quebec but is consistent 
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with a larger preoccupation, the need to develop the whole 
country in a manner which takes better account of regional 
requirements. Although there may be initial opposition to the 
idea on the part of the Public Service itself, we think such 
opposition will disappear as the service realizes that re- 
deployment has in fact been a means of strengthening its 
efforts. It thus is in line with the present broad conceptions 
of the Public Service. Finally it permits the development of 
flexible lines of planning where bilingualism and biculturalism 


are concerned. 


The central point of our argument is that re-deployment 
introduces the critical dynamic element inte an otherwise 
Static situation, which makes other more limited programs take 
on a new aspect. While we believe the proposals set forth in 
Appendices I and IV are some of the best possible means to 
approach adaptation in the present structure nevertheless it 
must be recognized that none of them is sufficiently revolution- 
ary to break through the present inertia stagnation. Unless 
we have seriously midjudged the present situation, the sdherence 
to the status quo in the Public Service in the matter of 
bilingualism and biculturalism is powerful enough to defeat 


most efforts at reform, no matter how earnestly entered into. 


— 





— 


80. Whether it wili be found better to split departments 
during re-deployment or apportion them intact to different 
cities is a point which should be studied further. 
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What is needed, it seems to us, is a dramatic change so 


fundamental that it wiil wrench the structure free from its 


tp 


well-established mocrings. Otherwise the Public Service 


will remain English-speaking and basically unicultural. 


Re-deployment offers the kind of fundamental structural 
change which makes other structural changes and programmes 
81 
operative. At the same time it will only be effective if 


supported by other strategies. 


French Language Units 


Gonsider, for example, French unilingual units. If 
French-speaking units are attached to the present Public Service 
as it exists in Ottawa, we will have achieved a consolidation 
of units, but we will not have contributed to the consolidation 
of the French-Canadian social system. In other words, we have 
replaced the present assimilation of individuals to the English 


Canadian system by milation of units. The individuals 


is 
tee 
pe) 
68 
9): 
fed 


working in the units, no matter how advanced their positions 
become, will remain French Canadians working in a basicsi.y 

English-speaking environment, and as we have noted, there is 
absolutely no hope of ever altering that fundamental reality. 


The units will have been detached from a French-Canadian 





environment and placed in an English-Canadian one; the probability 


4 


of either 1) acculturation or 2) feelings of desperate 


discontent among the French Canadians, is great. 


— — — 


— — a — — — ——— — —— — — — — 





81. In proposing a set of fundamental changes, we do not 
suggest that there are not other alternatives. What we 
do suggest is that it is this order of fundamental change 
which should be considered, and that proposals such as 
the ones outlined here should be articulated and evaluated 
in depth. 
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French Canadians are going to remain a minority in the 
Public Service, as they will in Canada and North America; 
may it not make their task of cultural survival somewhat 
easier if, in their working environment, they are a majority. 
This means an environment where they are able to interact 


with each other, in sufficient numbers. 


The same French language unit which cannot be maintained 
in Ottawa may thrive and do good work for the federal govern- 
ment in Montreal. In fact French language units may be required 
only at the beginning of operations in the French environment; 
from that point on, French operations would be self-sustaining. 
In Ottawa, we predict French language units wiil be a permanent 


bone of contention. 


We might profitably conceive of French language units as 
task forces until the beachhead is established. Attempts to 
set them up must be limited to locations or functions which are 
7 o o Cy 8 2 
French-speaking cor bilingual. 

Thus the ides of re-deployment strikes us as radical = 


but not dangerous. 


Advisory Panels 


Consider in the light of re-deployment the idea of advisory 
83 
panels or groups. 
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82. See Appendix I. 


83. See Appendix IV for a complete discussion of this proposal. 
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This is the concept of special full-time advisors (or 
mixed advisory groups) at the central agency and departmental 
level, each composed of talented, senior people from both 


language groups, drawn from business, universities, and public 


life, on temporary appointment. 


Their primary roles, as we envisage them, will be to assist 
Deputy Ministers in co-ordination of programs, evaluation, 
long-range planning and adaptation to the many changing roles 
and programs of the federal government today. They are also 
seen as particularly available in resolving increasing problems 
of inter-departmental and federal-provincial co-ordination. 

All of these functions are precisely the ones which would 
become crucial in a period of re-deployment, and the likelihood 
of acceptance of this promising idea by senior government 


officials would be maximal. 


The other great advantage of this scheme is that it gets a 


number of French Canadians into decision-making chambers 


quickly. 


The work of the central secretariat or planning group for 
bilingualism and biculturalism in the Privy Council office 
would be facilitated. In the first place, a smaller total 
service in Ottawa itself makes the problem somewhat easier to 
handle. Secondiy, the presence of very senior French Canadians 


in Ottawa, who had passed their working lives, or a large 


portion thereof, in a French environment, would immediately 
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change the complexion of the problem which would assume a 
less theoretical character than it now has for public servants 
who deal only with assimilated French-speaking federal 


public servants, assimilated in the sense of working in English. 


In Appendix I we list and discuss a range of courses of 
action which this central planning secretariat might develop 
further, add to or simply use as a stimulus to thought. Such 
courses of action, which emerged from the Action Research 
experience, are not "solutions", in themselves, but are 
illustrative of the alternatives open to an experimentally 
oriented central group. It is perhaps more preductive to think 
of the central group as a ™task force” than as 4 secretariat. 
Appendix I considers this aspect more fully. Re-deployment 
opens the door to many such supportive strategies, which might 
not in themselves offer hope for fundamental change. Thus 
it is useful to picture the recommendations outlined in this 
chapter, and in the Appendix I, as a "staged" program: in which 


changes at one level accelerate the process on other levels. 


The conclusions reached in Appendix I suggest that major 
changes such as re-deployment and the related set of proposals 
discussed in this chapter are essential to any success of the 


courses of action described therein. 


Similarly other proposals outlined in Appendix I appear 


in a different perspective. 
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To support re-deployment we propose two other concepts 
which merit consideration by the Commission on their own 


merits, but make particular sense in 3 deployed Public Services. 


Central Communications Agency 








This body, centrally placed, will control and develop 
translation, language training, internal and external language 
use. It will conduct research into the problems of communication 
in a bilingual society and consult with departments on hate 
particular problems. Thus it will be concerned with technologic- 
al, cultural, and linguistic aspects of communication. This 
field is receiving greater attention in many countries: Canada 


has an opportunity to take world leadership. 
Public Service Institute 


This body will brie?, train and re-train senior and 
middle level executives to new techniques of policy-making, 
planning and administration, and to changing demands of 
gevernment. The institute can be solely a federal effert, 


FT 


but lends itself also to shared control and participation by 


governments are going to continue to be of importance in the 


future, we think Inter-governmental planning sscretariats may be 


Ch 


a useful adjunct to a re-deployed federal Publi 
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planning secretariats, modelled in some respects on the 
Canadian Council of Resource Ministers, presuppose federal 
initiative in establishing a process of national planning 

with both federal and provincial Public Service inputs. They 
would be set up to deal with inter-governmental problem areas, 
interests and responsibilities, including economic, social, 
regional, regulatory, physical resource and many other matters. 
Like the idea of re-deployment, this concept envisages a more 
flexible, free-wheeling, less rigidly centralized, approach 

to government in Canada, making new demands on public servants’ 
adaptability and willingness to experiment. We do in fact 

see a new kind of public servant, perhaps more in tune with 
the jet age. The proposals for fundamental change described 
above are cited as examples to illustrate the degree of 
adaptation needed. They stand on their own merits, but in 


some respects are interdependent. 


In the end, the really critical factor, the ultimate 
dynamic in adaptation to the new demands imposed on Canada by 
Quebec’s self-conscious renaissance, is not one program or 
another, or one structural change or another, although these 
matters - above all else it is a frame of mind, an acceptance 


84. One of these proposals is developed in some detail in 
Appendix IV (The advisory group). A similar elaboration 
of Bhat amon ane te of the same order would be required to 
give a 1 picture of the degree of their interdependence. 
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of the need to adapt, a willingness to try new things, and if 
they fail, try again. The ancient Canadian virtue of 
compromise may be re-defined as the willingness to keep an open 
mind, to look freshly at the real nature of people’s needs and 
wants, and find a way through which allows for the free play 
of the energies that our country contains. This approach to 
the development of social policy, which we call Interest~based 


planning, makes no attempt to reduce all problems to within 


calculable limits, nor to draw precise charts of the future; 
it does ask Public Service planners to take the larger view 
of the country which first tries to find the things which 
people have in common and build progress from them. It also 
accepts, however, the idea that every gamble means a risk. We 


think the time has come te gambis. 
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85. Appendix I which fellows —F———— courses of action in 
a much narrower frame of reference than this iL — 
that, without fundamental « changes such as thos 
above, these courses of action are meaningless. 
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APPENDIX I 


AN INTRA-AGENCY PROGRAM OF ADAPTATION TO 





BILINGUALISM AND BICULTURALISM 


Planning techniques and programs as adapted to the 


needs of a special planning group or secretariat 


in the Privy Council, or other centralized location. 


1. General Guidelines 


A. 


Programs to introduce bilingualism and biculturalism 
in the Federal Public Service 1) must be able to 
induce changes, and generate a momentum, in the 
absence of natural pressure, and 2) must not appear 
threatening, or result in a consolidation of 
opposition to bilingualism and biculturalism. This 
latter consideration means programs should be 
constructed out of present Public Service interests, 


not imposed on them. 


Bilingualism and biculturalism is not a calculable 
problem. Initially it will be necessary to accept 
something less than a clear definition of the 
precise end of the program. A successful reso- 


lution of the problem may be considered to be the 





i See Appendices II and III, "Interest-based Planning" 
and "Interest-based Planning in the Public Service", 





i‘ a — — 
ta — 6 0 abeom 
aodaenol heailerdaes, 7: <0 ae 30 pad 




















metiswilvotd bee me Logugnk Lid ‘ibd Salt ot —— ae 
ov olds od tava (L eoivrs® otfdwd Letebst odd at eh 
od? of ,nutmemom 8 etetensa bine eo gaedo eoubat 
“Beggs fon genm (S bas rusaoq fetusen Yo sonseds 
to mottebiloemes s af tues 10 .gtinetsotds 
eid?  tellewluoid bas we bleunatitd of mottizoggo 
ed Sivade amargo1rg ensem aoitstebtencs zediel 
eiesietai sgivist oildyl taseeeug Yo duo betoutdancs 


{montis no beeoqme Jon 


aidieluolss a Jan ak wmileweluotd bas wetisvantliad’ .f 
Seog at Traaneoom od ILbw 3i yllatsint smoldersq 
edd to noktinitebh tsels 6 ned? esel gaidtemoe 

ovat ——— 

ait ed OF beteblenco ed yam meldorg edt Io aotant 7 





Moctnnelt boaad-deoreanl™ .1 tI agot 
"sotwiet olidet ede ot 2EE ha 209 * 


282. 


creation of conditions which reduce the tension in 
the country which make possible a French-Canadian 
presence in the decision-making councils of the 
federal government, at all levels, including the 


administrative; and which provide a full range of 


federal services to French Canadians in their own 


language. What is not calculable at the beginning 
is which courses of action are best suited to bring 
about this general end. The Canadian situation is 
too unique - North American environment, unique 
historical development, the arrival of the post- 
industrial society - to say more than that the 
country will recognize the solution when it sees it. 


Definition of objectives will be evolutionary. 


Experimentation must be built into the program. This 
means many ideas must be tested out and evaluated. 
Those which work will be retained and expanded; 
those which fail will be discarded. This requires 
an adaptable, open-ended style and a readiness to 
take risks. It means living with a high level of 
insecurity. It means that positive mechanisms must 
be built into the process to assure that approaches 


which are found wanting are modified before inertia 
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or vested interests freeze them in. (Note the 
language training program of the Civil Service 
Commission). Cut-and-dried answers are tempting, 


but deceptive. 


2. A Four-Point Program of Adaptation 


A. Policy Leadership 
B. wsotimulus 
G. Sanctions 


D. Co-ordination 


A. Policy Leadership 


The government is the only body which can take the 


lead in the present situation. 


It must not only set out general objectives in 
unambiguous terms; it must in fact demonstrate 
leadership. It must show by example as well as by 
word, that it gives priority to bilingualism and 
biculturalism. This means that in its daily 
business it must keep bilingual and bicultural 
considerations to the fore. Bilingualism and 
biculturalism should appear with regularity, as a 
high priority, on Cabinet agendas. Only the 


government can force the pace. 
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The Public Service naturally takes its cues from 
the government, and if the government’s concern 
with bilingualism and biculturalism is sporadic, 

or half-hearted, it will not be surprising if the 
Public Service's attitudes reflect the government's, 
And sporadic, half-hearted efforts will only go a 
very little way towards reform: the gap — 
reality and the ideal is great, the obstacles for- 
bidding. 

Government leadership, then, is the first critical 


Tacvor. 


Stimulus 


(For purposes of communication, planning, creativity, 
experimentation, action). 

Fears are sometimes voiced by public servants that 
decentralized initiatives by departments in the area 
of bilingualism and biculturalism are in danger of 
"setting out of hand". Naturally public servants 
distrust duplication of effort as inefficient. They 
feel functions should be clearly assigned and 
carried out by the person to whom they have been 
assigned, with appropriate supervision. 


Such thinking no doubt generally makes very good 


sense. It functions badly in the field of bilingualism 
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and biculturalism because it is an antagonistic 

problem which the Public Service is not up to deal 

with; and ways of dealing with it must be invented — 
they are not yet clearly (operationally) apparent. 

The present danger is not too many initiatives 

but too few. Highly centralized and structured 

planning in language training and recruiting under 

the control of the Civil Service Commission has not 

been successful. There has been a lack of experi- 
mentation, and a failure to adapt programs to 
departmental needs. The rigid, unimaginative approach 
adopted by the C.S.C. is the result of definite 
objectives too early. It also illustrates the danger 
of over-centralization. 

We propose: 

1) A small active team or task force, whose duty will 
be to encourage within the departments a series 
of experimental programs to overcome specific 
problem areas. 

2) This body be centrally located, with easy access 
to senior decision-making levels of government. 
Such proximity to top decision-makers permits 
"short-circuiting"™ of many troublesome communication 


blocks. It also provides necessary prestige to 
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deal with senior public servants. Finally it 
serves as a permanent reminder to the Prime 
Minister of the importance of the problem. This 
is important since Prime Ministers’ offices are 
often in a state of crisis about one matter or 


another, and long-term problems are easy to neglect. 


Members of this team be chosen for three qualities: 
a) the requisite thoughness and drive to sustain 
a steady pressure on senior officials, even in the 
face of discouraging responses, b) a certain 
quality of imaginativeness, verging on unorthodoxy, 
which encourages a search for new solutions to old 


problems and c) diplomatic ability. 


Collaboration of this team with new bilingual and 
bicultural positions established in the departmental 
hierarchies, such as Bilingual Project Officers 


described later in this appendix. 


The purpose of these teams, is not to take over 
the planning process, but to provide a constant 
stimulus to normal departmental mechanisms to 
plan and adapt. The object will be to identify 
departmental needs and objectives and strive to 
have bilingualism and biculturalism incorporated 


in overall planning. 
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Sanctions 

It is obvious that, in order to permit experimentation 
the tight control over policy formation which the 

Civil Service Commission now exercises must be relaxed. 
There is little likelihood of the €C.8.0. undertaking 
experimental projects in such a virgin field, since 
its orientation is necessarily to standardization 

and regularization of procedures within the presently 
accepted field of perceived Public Service concerns. 
The alternative is to encourage diverging processes 

to develop naturally in departments. For the 

present, the Civil Service Commission's role should 

be minimal. 

Treasury Board must carry out very important functions. 
Until now Treasury Board has discouraged departmental 
initiatives by imposing the usual constraints on 
bilingual and bicultural budgetary items. 

It must now use its power to review departmental 


Spending programs to require an adequate bilingual 


D 


and bicultural expenditure in every department. Th 
combination of this sanctioned power with the 
Stimulation of the central planning team should be 
sufficient to result in more general, and speedier 
programs of adaptation to bilingualism and 


biculturalism. 
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D. Co-ordination 
Our emphasis has been on getting a momentum going, 
even at the expense of some confusion and over-~ 
lapping. Adequate co-ordination is possible if 
inter-departmental co-operation and consultation is 
encouraged. The role of both the central planning 
team and Advisory Groups“ permits and should 
develop inter-face co-ordination. Both groups will 

be channels for exchange of ideas and experience, 

and encourage joint departmental initiatives. 

Later, the Civil Service Commission might assume a 

larger co-ordinating function. All four phases, 

Policy Leadership, Stimulus, Sanctions and Co- 

ordination are intended to be continuous and mutually 


re-inforcing. 


36 Courses of Action Already Developed by Action Research 


A. The nature of the Action-Research project led quite 


naturally to a wealth of ideas arising from our 


Possible courses of action to increase bilingualism 
and biculturalism in the Public Service, which are 


the direct result of inter-action between project 


we 


2 See Appendix IV. 
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staff and the government agencies, emanated 
directly or indirectly from the discussion groups. 
Most of them have never gone beyond the idea stage 
and some of them will undoubtedly not be feasible. 
Others show promise. Some have already been tried 
out in operational settings by departments and 
agencies themselves, or as a result of the Action- 


Research activities. 


(i) Biecultural Projects Officer — 


(a) Description 

The idea of a bicultural projects officer, is 
one which was developed by several departments. 
Although this position varies with each department 
as its title and duties, there are some essential 
points in common. He is a full-time employee with 
the overall function of co-ordinating and carrying 
out research into feasible courses of action in the 
field of bilingualism and biculturalism, as well as 


defining operational objectives and procedures and 


3 It should also be noted that "bicultural projects officer" 
is an arbitrary name chosen early in the life of the 
Action-Research project. No department has adopted the 
Same title and we use "B.P.0." as a matter of convenience 
to label this concept. 
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maintaining an active informal liaison with other 
departments. In general, he must assume an 
experimental posture, since there is little backlog 
of experience to draw on. He must test various 
courses of action as he goes. In short, the B.P.O. 
is a full-time officer whose role is to stimulate 
improvements in his department relating to 


bilingualism and biculturalism. 


A quick résumé of the 15 departments and agencies 
covered by the Action Research project reveals that 
three B.P.O.*s have been hired, two departments are 
actively recruiting candidates, two will likely 


establish the position, three have expressed interest 





in the B.P.O. concept in some fashion, and finally, 


five never raised the question. * 





4 While we have thus far considered only the departments and 
agencies assigned to this study, we are aware of some 
B.P.O. developments in other departments. The Department 
of Transport instituted a Special Advisor on Bilingualism 
(SAB) in late 1964. The present incumbent, an able French 
Canadian with a background in language instruction, was 
hired in February 1965 as superintendent of language 
training. Although the influence of this officer appears 
to be quite substantial, he may be handicapped to a certain 
extent by a lack of authority. Clearly, this department 
has advanced quite far on its own initiative and some of 
its courses of action and special problems are worthy of 
study. The Commission is in possession of a complete file 
on the S.A.B. and the Department of Transport’s Bilingualism 
and Biculturalism committee. 


In addition, the Department of National Defence has a 

senior officer (French Canadian) who appears to be quite 
active in this area. And the Department of External Affairs 
appears to have two French-Canadian officers concerned with 
bilingual and bicultural problems. 
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(b) Group Activities 


Interaction between the established B.P.0.°%s 
and the newly appointed ones needed no prodding, 
for they were quite enthusiastic about organizing 
themselves on their own. We arranged an informal 
luncheon meeting, and from that point, one of the 
B.P.O0.*s took over and organized a meeting of all 
the people mentioned above, to discuss the Prime 
Minister’s statement on bilingualism and biculturalism. 
The first meeting, which we attended, was very 
general in nature, but the B.P.0.*s fixed a date for 


another meeting, this time with more specific agenda. 


In the embryonic stage of development of this 
type of position, such links between individual 
B.P.0O.%*s provide a network of communication among 
the departments on the subject of bilingualism and 
biculturalism. This can stimulate cross-fertilization 
of ideas for application to the individual 
departmental programs. Furthermore, new ideas may 


be developed from this interaction. 


Another promising possibility arising out of 
their association is the co-ordination of efforts of 


more than one department in joint programs. For 
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instance, one B.P.O. is now promoting the idea of 
establishing language training facilities at Dorval 
airport in Montreal for the employees of several 
departments. Through the other B.P.O.’s, he wants 
to determine which departments could profit from a 
language school there, as a prelude to making a 


co-ordinated request to the C.5.C. 


Another possible function of the B.P.Q.’s is 
to provide a working link between the Public Service 
and the officers of the new Special Secretariat. 
In fact, the B.P.0.'s, at latest report, were already 


trying to meet with the Special Secretariat. 


(c) In Relation to the Departmental Structure 


department is able to recognize that an officer is 
necessary for certain functions, and one is hired on 
that basis, then this particular person can begin to 
broaden his functions. The position should be 
established only when it is likely to become effective. 
A B.P.Q. imposed on a department could very easi 


be rendered imeffectual by senior officers, especially 
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if they felt that their own responsibilities were 
being intruded upon. In the Action Researc! 
experience, three departments recognized that a 
BeP.O. with more general functions would be useful 
after having previously considered the position in 
terms of a specific role (language training or 
French language publications, for example). Only 
two departments thus far have from the beginning 
endorsed the B.P.O. position as an effective 
mechanism to deal with the whole range of bilingualism 
and biculturalism problems. These latter departments 
were more apt to proceed in such a manner, being 


relatively socially oriented in function. 
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We emphasize that the B.P.Q. she 
defined too closely by a rigid classification 
system. Departments should choose their own title, 
as each one has done so far. Simila 


a 
of salary should be left wide — Assistance, if 


The B.P.O. may in fact be hired through the new “special 
advisor" classification. 
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In regard to the B.P.0.’s position on the 
organization chart, some departments have established 
formal executive committees, to which the B.P.0. is 
attached, to consider problems of bilingualism and 
biculturalism. In three cases (three out of our 
six with B.P.0. positions), the B.P.0. reports 


directly to the chairman of the committee. In other 


the level of the Assistant Deputy Ministers. In our 
opinion, this question is crucial. The influence of 
the B.P.O. on the department depends to a great 
extent on how much support he can obtain from the 
senior officer levels. For, if he reports directly 
to a receptive Deputy Minister or has some other 
powerful sympathetic ear, then he will at least be 
able to initiate substantial programs. The commite 
ment at the senior level is a definite requirement for 
amore favourable bilingual and bicultural situation 
generally, and is essential for mechanisms such as 


the B.P.O. to operate effectively. 
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ualifications 





ioe 


Finally, we can suggest certain characteristis 


which would seem suitable for a well-qualified B.P.Q. 


The incumbent of this post should ideally be a 





man in his late twenties or early thirties who has 
had some years’ experience in public administration 
if possible within the department, thereby requiring 
iene orientation. If hired from outside the 
department, and especially if he has little federal 
Public Service experience, he will have to be 
sensitized to the administrative style and outlook 
of his new department. He should have demonstrated 
an ability for getting a quick grasp of areas 
unfamiliar to him, and he should have a bent for 
innovation. It will also be cessary for him to 


be a Salesman and a source of information on 


ee 


bilingualism and biculturalism. An ability to get 
along with people and a cultural appreciation o 
French and of English Canada are also essential 


qualifications. 


Another qualification we feel to be quite 


important is that the B.P.O. should be English- 


ibe 


speaking if possible. Of course, particular 


conditions in a department and in candidate quali- 


— —* bes taupe * 

a ad ——— ‘biuo 

(tet ort obras ena wee J 
— I——— ——— ———— —J eee — 

Peek ips ——  Inemsrang eb ay tds — 

_ edd obtedwe mort beakd 21 .fto bt6Ime.in6 ateste | 
“i \Seaeber evel gad ed BE. vilsiseqae bas — ——— J 
ed od ovad Eitw ex eonelvedee ‘sobvred ohidut 


_ AeoLliva bas “ebyee eviderdete bibs edt -o¢ bestd lance 


fy 


is J biesxtartdomb ‘eyed birode $H . tem z8q sb won ed to 


easin % —E — & gatsrey ‘tot qtilide — 

16% tned s eyed binode ed bas ,wid ot cetitmeina 
min TOF yiwaneses ad osfe ELlw #1 iodtavorat 
9 tO nokgsarvotmt- to. ‘eo THOR, 8 boa —— a ed 
a ot “7 hbide ah” me bLerstine td bas me tisogntitd 
So nottatoenide Leuitive s bass siaokq Ado gnoLs 
fetideeae oats ots ets ebsned tea to bas domes 


“ | -anotven Sth laup 


- 


etiue ed of ieel ow nokta tLeup redtons 
lip ataan od bivoda .0.%4 add reat et — 
Mand 
. i — — , eemios 0 — sidtesoq 539 * 


oh — eiab ba” at baa soomriageh a ot anoteibany 


’ 








296. 


fications are also critical. The recommendation is 
based on the premise that the predominantly English- 
speaking members of the Public Service will more 
willingly follow an English rather than a French- 
speaking Canadian in these matters. In addition, 
the latter would find himself under severe enyiron- 
ental constraints in the Public Service at present, 


in furthering the ends of his own group. 


e) Functions 


This aspect of the B.P.O. position has been 


purpesely left to the last, for while the duties of 


@ 
—* 


the B.P.Q. are important, they cannot be outline 
in great detail. There is very little prior 


4 


experience to determine what these functions should 
be. The fundamental outlook of both the department 
and the B.P.0. must be one of experimentation and 
innovation. The B.P.Q. must be imaginative and 
stimulating in his approach to the solution of 
bilingual and bicultural problems; he must develop 
and initiate, revise and discard, many courses of 
action. 

As for specific courses of action, we have 


incorporated several possibilities in a working paper. 


ee — 


Action Research, Working Paper 56. 
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A list such as this one might serve to suggest 
certain courses of action which the B.P.0. could 
initiate. 


If the factor of bilingualism and biculturalism 


is to be considered whenever an important departmental 


decision is taken, then the B.P.O. would be called 
upon to advise on matters of policy. This would mean 
that he would have to be included in the executive 
committee on important questions and thus be a fairly 
senior officer. If he is not considered senior enough 
to be included at this decision-making level, then he 
must at least maintain close and influential contact 
with someone who will represent bilingual and 
bicultural interests. Ther efore, the objective of 
involving bilingualism and biculturalism as a 
permanent factor in departmental planning may be 
achieved by collaboration between the B.P.Q. and 2 
senior officer, who could perhaps be the chairman of 
the departmental bilingual and bicultural committee. 
some form of working relati ip must be formed in 
each department if bilingualism and biculturelism 

is to be "plugged" into all significant policy 
decisions, and not merely relegated to the infrequent 
consideration of bilingual and bicultural committee 


meetings. 
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Whatever preliminary consideration is given to 
specific duties for the B.P.0., his functions will 
be fashioned by the particular situation and pressure 
points of the department. He must remain flexible 
and undertake initial courses of action without being 
distracted unduly by extraneous activities. Also, he 
must resist the pressure to do things which should 


properly be handled by other officers. 


(ii) Executive Linguist 


The position of executive linguist is quite 
different from that of B.P.O. Like the B.P.0., 
though, it represents a class of positions; it is 
defined differently depending on particular depart- 
mental needs. Hach department articulated the 
position in relation to its own problems and we 
refer to the executive linguist as a general concep 


with a number of variations. 


The difficulties involved in publishing technica 
material in French gave rise to the idea of such a 
position. The executive linguist’s role is designed 


to improve translation by the introduction and 
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supervision of qualified people in specialized 
fields from the department, the Translation Bureau, 


or outside. 


Some departments emphasize that the principle 
of equitable service to the public demands that the 
situation be improved so that the French-Canadian 
public can enjoy the same service in the field of 
scientific and other specialized documents as the 
English-speaking public. One department expressed 
it this way in a background paper: 

"oo the question of the ability to offer services 
of equal quality to both English- and French- 
speaking Canadians is in no way academic. Failure 
to provide such equality of service seriously 
imperils the usefulness to Canadians of those tax- 
supported research programmes, gives an unfair 
advantage to one segment of industry over the 


other, and manifestly lowers the status of and 
confidence in the Department's work." 


The executive linguist, then, is envisaged as 


primarily in the technical areas. At present, the 
material is processed by the Translation Bureau, or 


it is done by French-speaking scientists or other 


te 
res) 


specialists within the departments, or it simply 
not done at all. The executive linguist would not 


be hired to do translation work, although he might 
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revise material, but rather he would be a co-ordinator 
responsible for translation and language use in 
general. He would be responsible for liaison between 
the department and the Translation Bureau and would 
deal with the Bureau on a level of equal competence 

on the linguistic needs of his department. His would 


be the last word. 


The nature of the department's work would 
influence the functions of the executive linguist such 
that the kind of output of the department would 
determine what orientation in functions the executive 
linguist might have. The position would probably be 
of most interest to a technical department, but also 
might be useful for other departments which publish 


a Sizgable amount of material. 


(b) Position and Career Line 


Most departments interested in the executive 
linguist were concerned about the incumbent's career. 
No ambitious scientist would want such a temporary 
position, which would interrupt his scientific career. 
One Deputy Minister suggested that a whole caste of 
these officers be developed in a broad application 
to all departments which would offer greater prestige 


and added status if recognized in this way. 
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As one possibility, the executive linguist post 
could be held by a person interested in an adminis- 
trative career. After his tenure as executive 
linguist, he would then be promoted to an adminis- 
trative position in the department, the attraction 
being the experience he would receive as a result 
of his wide-ranging functions. He would have acquired 
a knowledge of the department's operations as a 
whole, and would also have had intimate contact with 
senior officers. The executive linguist conceived 
in these terms has the added advantage of providing 
French Canadians with an excellent point of entry 
into the senior level of the more technical departe 


ments of the Public Service. 


The Public Service will experience great 
difficulty in finding fully qualified executive 
linguists and therefore, some kind of initial training 
program should be given. Any proper on-the-job 
training should be fairly extensive and require one 
or two years to complete, and should enjoy a close 


connection with a university linguistics de 


QD 

if 
oD 
xX 
a 
8 
foes 
6 
Ct 
° 


In this case the candidate should be able to gain 


an advanced degree. 
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Another possible orientation of the executive 
linguist’s development is in the information or 
public relations field. Since the object of this 
position is to improve the communication between 
the department and the public, the executive linguist 


might be a starting point for a career of this nature. 


(c) Qualifications 

If the position is heavily weighted on the 
administrative side, the candidate should have a 
strong academic background in literature and/or 
linguistics, and possibly law and political science, 
to prepare him for the additional program of in-service 
and wmiversity training. Of course, he should also 
have demonstrated a strong interest in written 


communication and language use. 


On the other hand, if the executive linguist 


(DB 


himself is expected to be prepared to undertak 
technical document revision, his background should 
be in the scientific disciplines. The executive 
linguist in this case must be proficient in the 
general field in which the department is engaged 


Since he must be able to deal with the people who 


are specialists in these areas. 
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(d) Recruitment 


The main objection to this position seems to 
be the expected difficulty in recruiting suitable 
prospects. Who would want to jeopardize a scientific 
career for this type of position? We feel that there 
would be qualified French Canadians to take on such 
responsibility; we met one or two in the technical 
departments who expressed considerable interest in 
an executive linguist position. Another departmental 
official opined that there were probably a number of 
"frustrated writers" among the scientific and 
professional people. A well-planned experimental 
program of recruiting and study would be required. 
Change and adaptation in the program must be expected, 


as well as an initially high proportion of drop-outs. 


One department considerably perked up their 
interest when it was pointed-out that such an officer 
Should expect a salary level in excess of the one he 
would merit on technical competence alone. CGuiesarly, 
salary levels should be adjusted to recompense for 
the dual ability of the executive linguist. In 
passing, we might mention one case where a modified 


form of the executive linguist idea was put to the 
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test (not directly due to our stimulation). The 
Central agencies made the department in question 
lower the salary rating to the extent that the 


competition was not a success. 


The Civil Service Commission has indicated, 
on the other hand, that it is in favour of 
establishing a whole new ———— of communicator 
which, however, refers unfortunately to inter- 


pretative writers rather than executive linguists. 


‘-{e) Opposition to establishing the position 


Since qualified scientists are in tremendous 
‘demand, some senior civil servants wonder whether 
the government can afford the "luxury™ of diverting 
considerable expertise to the work of communication. 
This is a valid question, but we must recommend that 
the greater emphasis be placed on providing better 


service to the French-Canadian public. 
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(iii) Public Information Officer {PIO} 


The raising of the status of the public information 
officer is a course of action which was the particular 
concern of one department .© It is similar to the executive 
linguist course of action in that the two both involve 
communication with the public but it is an established 
classification while the executive linguist, of course, is 
not o 

It is an understatement to point out that the federal 
Public Service has a general problem of communication with 
French Canada. The Public Information Officer becomes a 
key position in such a state of affairs, for it would seem 
that his contribution in improving the image of the federal 


government would be quite important. 


(iv) Review of Printing Policies 





One aspect of the French publications problem is the 
printing expense for such material, especially in the 


scientific areas, where the circulation of French copies of 
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6 An excellent two-page memorandum was written on the subject 
by a senior officer in this department. The Public Infor- 
mation Officer is a typical example of the difficuities 
caused by a rigid classification system in an area where 
there is a shortage of qualified candidates. A very 


revealing salary comparison is made between the Public 


Information Officer and certain incoming university graduate 


positions. The P.I.0. is often paid less. 
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cr 


publications is far below that of the English equivalen 
In this case, the cost per French copy printed is naturally 
above that of the English unit cost. A department making a 
decision whether topublish adocument in French as well as 
English, would take into consideration the high cost per 
unit of the French version and in some cases, there might be 
a choice to make between devoting a certain amount of money 
to further research or publishing some completed material in 
French, To minimige the attraction of placing a low 
priority on French publication, a special budgetary estimate 
or other accounting arrangement might be established to 
ensure that more material is published in French. This 
suggestion was brought up by several departments. 


ecruitment Courses of Action 


ee 


The following series of courses of action are possible 
measures to increase the intake of bilingual candidates into 


the Public Service. 


(v) Expanding the French-Canadian Resource Base 

The principle of this course of action is to increase 
the potential number of French-Canadian recruits by broadening 
the position and candidate specifications. In other words, 


possible candidates should not merit special consideration 
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because they fit a preconceived, stereotype mould. The 
horizons should be expanded to broaden the senior public ° 
servant's conception of the best qualifications and criter 


for selection to particular positions. 


In some departments, it has seemed fairly obvious 


La 


that when the senior officials think in terms of recruitment, 


they have a narrow concept of requirements, based on long 
experience. Consequently, they equate their own background 


and performance with what is desirable among recruits. 


The adjustment to the acceptance of new criteria 
is always a continuing process in a large organization such 
as a federal department, but it is a slow one. In the 
present context it may have serious effects on the recruite 
ment of French Canadians. Except for a few well-defined 
university graduate categories it could b 
departments are not exploiting the French-Canadian supply 


of talent to the fullest extent. Vigorous recruitment 


operations should, of course, be carried on in the traditiona 


supply areas, but other equally fertile ones should not 


be neglected. 


— 
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8 For.a.fulludiscussion of this course of action, 
Action Research working paper # 89 "New candida 
the middle and upper level cadres of key oo ae 















ey — — mn 


i) ——— 

pottdug: toines elt —5 9s bebneqxe od sta ani Der} 

| ‘ a : vt > ay ve J 
* xstiao boas o tos iti Leup geod odd to aolsqeosoo ettaswse * 


»~Disonm saysoousee. De bor v: fearon S 228 a oe 92 58 aK 






— enobtheod selva tiisg o⸗ avitoatee 10% 


1 












“) euoivdo wittst bemese aha of ,aon nomsreqeb amos al 


— 
Snemdiorcey lo emxet ni andd? sistotiio cotter ea? aAsu⸗ gata . 



















sno co beead ,edasmsiiupet To tqsonoD woTted & ovad youd? 





 Bayotpicad awd tle? steups Ye ig ,yidneupeei i100. sdas asqx⸗ 


| ar F 
Aan agiuioss saomm sidetteeb el tedw dtiw eonemietieq bas 


: L qa _ re ~hige P si 7 . > of en oe Se Cet 
A 7 210 Wot 19 SOOBVYS 98 ocd J oJ 3H SHRIEN LDS eit 
: : —U a a PET * — F * Spa Arner: rT: al ae ie ooh rat Cah bd ofan tr 
bias EW. > 44 3 46 Lea - a 4 23809 © 4 agit wi LVTGD & — PP hs) 3 
7 ’ ; f J 
F ar ee : peal sn * ey 
a ait at vemow a et of tud .srhemsveqed fex9ebsl «© 28 


utioeney edt no afaette escinee gvad yaa cf dxsgned vaesety 


‘eh.liew wet # Tol. tvesxd /en6fbsaBo donett to taem 
‘eit bonis ed blyoo cL selrogesso ete bse yYtiexserving i 


\@heque nelbsned-doger’4 and sittiofaxs ton 918 ethemiteqeb 

J itimersen cuowstY .t¢setxe teeliut edd of tasle? ‘to 

$2! eit of go befrias sd ,.senvoo to Divods anorlisiesgo . 
tom bfwete@ @eao eliixet ylisupe Adoo dud anete yiqque 


3 betostuen ad - 
wat, 
- 


—ñN 








ese ,tadtoe to saiwo. eit to solsevoetp Lint 6.10% — 


40% sedebibwan wel 8 % —— gaidiow doussesf notgoA 

"aaa euryagoh yeu to astbeos Level xagay — ethbim edd 
ee) : : in ~s 
ye’ 






305. 


Coupled with this course of action is the search for 
French Canadians in hitherto untapped areas where big 
organizations do not customarily look. The Public Service, 
then, should look particularly in the fields of small 
business and professions, labour, agriculture, and municipal 
employment. Some worthwhile candidates in these areas will 
not have a university degree, and these cases, in-service 


training, terminating perhaps in a degree, might be considered 


The main advantage of this course of action is the 


recruitment of French Canadians who have not been 


ety 


conditioned to the basically Anglo-American mentality o 
the federal bureaucracy. The objective must be not to 
encourage this conditioning -- but rather to maintain their 
French-Canadian outlook and way of doing things, and at the 
same time permit them to operate as public servants. 

Obviously, it has far-reaching implications of departmental 


adjustment if the approach is to work. The simultaneous 


Os] 


creation of a working bicultural environment in many places 
would be essential to accommodate such individuals. Other- 
wise they will either conform to the English-oriented milieu, 
or become frustrated appendages to their agency; or they 


will soon depart. 
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The Federal Public Service realizes that the Quebec 
French-speaking society particularly is different from the 
rest of Canada and should therefore be treated as such in 
recruitment. In searching for French-Canadian material, a 
better knowledge of Quebec and increased awareness of the 
social structure will aid recruiting officers in identifying 


valuable French-Canadian prospects. 
(vi) Personal Recruitment Efforts by Senior Officers 


A fairly simple course of action which has been 
mentioned by several departments is the personal involvement 
of senior officers in the recruitment of French Canadians 
for senior level positions. This is now seldom done -- the 
matter is left to the "French" member of the Civil Service 
Commission. The spadework of selecting suitable candidates 


for a given post should be done beforehand at a more junior 


level and after this initial selection process, a senior 


official or officials could deal directly with the prospective 


candidates. These candidates should be made to realize taat 
they are being sought because the department needs qualified 
men = not additional French-Canadian front men. The state- 
ment is trite, is recognized and observed by almost everyone 
in form, but by almost no one in substance. Even if a 
candidate cannot be enticed away from his present occupation, 
the Ottawa official will have at least gained another 


contact with French Canada. 
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The use of senior French Canadians for this recruit- 
ment procedure should only be considered if these French 
Canadians occupy high positions with real authority. If 
they are in a position of little real authority, their 
participation will not be at all effective. High ranking 


French Canadians must be recruited by the "boss". 


(vii) Recruitment Through Personal Contact 





The aim here is for Ottawa public servants to 
establish a rapport with influential French Canadians in the 
milieu where candidates are being sought. A planned system 
of contact might counterbalance the more natural pipeline 
Ottawa now has with the English-speaking elite. If senior 
officials develop this form of contact, they will know of 
French-Canadian prospects when senior positions in Ottawa 


become vacant. 


© 


Three of four departments requested us to look int 
the possibility of arranging a luncheon in Montreal on this 
basis. One such meeting has taken place between two Frenche 
Canadian businessmen and an important Assistant Deputy Minister 
of a developing department. It is difficult to detect 
concrete results from these informal contacts, but an 
occasional "trip to Montreal" -~- French-speaking Montreal += 
may help senior officials to keep tabs on highly qualified 


French Canadians. 
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(viii) Inventory of French Canadians 


One possible course of action which some senior 
officials have suggested and which we recommend, with 
reservations is the maintenance of a departmental list 
of competent French Canadians. This list would include the 
French Canadians who might be potential recruits for the 
higher levels of the Public Service. Since appointments at 
the Director level and above are in effect made on the 
basis of personal recommendations rather than through the 
Civil Service Commission competitions, this list could be 
consulted whenever senior level positions become vacant. If 
a French-Canadian appointment is desired to fill the vacancy, 
feelers could be put out to these potential Lecpiyekal Pager Bel A 


reservation to this procedure is that an inventory or list 
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can be a hindrance, as well as a help. To be of va 


must be tied to courses of action v, vi and vil. 


This course of action is really another method for 
aintaining close tabs on French-Canadian talent. Such 
procedures are necessary, since the Civil service Commission 
alone has not been able to fulfil its staffing functions 
in regard to French Canadians. Departments continue to 
operate within the system and cooperation with the Civil 


service Commission, but they should also supplement this 
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service by searching out recruits on their own. A French- 


Canadian candidate actively followed up by several Ottawa 


D 
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fe 
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departments is more apt to come to Ottawa than if thi 


Service Commission alone occasionally contacts him. 


(ix) 5 Pro ram? 





ecial French-Canadian Internshi 


This special program whereby French-Canadian universit 
are asked to select their top students for a summer intern- 
Ship in a federal agency in Ottawa is now going into its 
third year. It is a very encouraging step in the recruitment 
of French-Canadian students and has attracted the fancy of 


many departments. 


Some departments consider that while there were imper- 
fections in their own handling of the students last summer 
the interns (students) were on the whole quite satisfied. 
If this is not an accurate picture, then the actual results 


should be made quite clear to the d 
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The internship program has a number of implications 
which some departments have realized. A training program 


totally in French has been established as the ideal, but of 
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For a complete report on the 1965 program, see a study 
done by Paul Pichette in the Recruitment project of the 
Public Service Division. 
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course, is difficult to attain in practice. Although the 
Civil Service Commission organizes a general orientation 
program for these students, it might be feasible for some 
departments to pool their bilingual resources for internal 
training sessions. The presence of a number of French 
Canadians whose English may not be up to that of an average 


Franco-Ontarian is also a healthy situation in the department. 


It should be noted that the Civil Service Commission 
appears to be very proud of the program, for it is being 
organized under their auspices. However, we have received the 
impression that some officials of the Commission consider this 
course of action to be their principal French-Canadian 
recruitment effort. We hope they will not be content with 


this measure alone. 


aking Summer Students 





It appears that the Civil service Commission is placing 
growing emphasis on the recruiting value of summer jobs for 
university students in general. We would recommend that this 
increased attention to student Summer employment also incluce 
bilingual and bicultural orientation. Some steps should be 
taken to acclimatize the English-Canadian students to tae 
quasi-bilingual Public Service it is hoped they will enter 


upon graduation. 
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(xi) CSC Advertising 

Many departments have criticized the Civil Service 
Commission advertising techniques for their lack of imagination 
and effectiveness. The Commission is not satisfied either, 


because, they say, of a small budget. 


Whether the Civil Service Commission obtains extra 
funds or not, we recommend that more emphasis be placed on 
the shortage area, namely French Canada. The C.5.C. claims 
as well to have received criticism for catering to French 
Canada at the expense of some English-Canadian areas. We 
regard a certain amount of such discontent as inevitable, 
and maintain that a greater concentration should be placed 
on developing advertising techniques suitable to French-= 
Canadian tastes. (We do not comment here on the new role 

i 


Manpower and Immigration in personnel 


of the Department o 
recruiting for the Public Service, as it was being put in 


motion after the end of our field work). 


the Mine" 


_and "Priming the Pump" 


"Saltin 





These two orientations describe the type of approach 
recruiters might use when searching for qualified French- 
Canadian candidates. The “salting the mine™ technique 


involves an attempt to create work units of French Canadians 


to produce a congenial atmosphere and in the long run 
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facilitate recruitment. In addition to the creation of foci 
from personnel within departments, several French Canadians 
might be recruited at one time with the intention of at 


least starting them off as a work unit. 


The logical extension of this concept is the more 
formalized unilingual unit. Except for isolated cases in 
which such a unit develops naturally and in the National 
Film Board where it has achieved formal recognition, the 
unilingual unit was never discussed as a course of action. 

We would presume that this lack of consideration for the 
unilingual unit is understandable, since it involves some 
serious dislocations of departmental organization. If it 
becomes an important Commission recommendation, we would urge 
that it be introduced using the same approach as we recommend 
for all Public Service courses of action. It should be 
regarded as a possibility for each department to examine 
closely in the light of its own structure. In each case, 

the implementation of unilingual units should proceed by 
degrees and in relation to other courses of action. he 
extent or form of the unilingual unit should be a matter of 
great flexibility, in part defined by the orientation of 


each department. The unilingual unit then, should be regarded 
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as one tool in the construction of a broad strategy of 


aes age jhe 
bilingualism and biculturalism. 


The second technique, "pump priming™, developed from 
the notion that the presence of a respected French Canadian 
acts as a magnet for other French Canadians. If at least one 
highly qualified French Canadian is placed in a unit where 
formerly there were none, other French Canadians are more apt 
to join the unit. Therefore, efforts could first be concen- 


trated on hiring the initial recruit, necessarily with some 


Fy 


reputation in his field. He should then provide a force o 


attraction for others. 


(xiii) Civil Service Commission Attitudes to Recruitment 


ia 


The reaction of the Civil Service Commission to depart- 
mental criticism of its advertising and other recruitment 
measures is largely negative. At a meeting with the 
Commissioners and branch heads, we were asked to outline some 
of the suggestions made by senior officials in various 
departments. We reviewed some of these potential courses of 
action, but after each suggestion we were informed that 
scheme had already been discussed thoroughly or that it was 
totally unfeasible. The Commission felt that it was acting 
to the best of its ability in view of its limited resources. 
LO Although we have observed little departmental experience 


with it, we have commented here on the ULU, because of 
the attention it has received by the Public Service Division. 
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We have also been told by the Civil Service Commission 
that it has extended a standing invitation to Deputy Ministers 
to discuss recruitment or other matters with it. The 
Commission does not feel that it is incumbent upon it to 
carry the problem to the departments. Rather it is up to 
the departments to take the initiative. In a later meeting 
with the officers of the Staffing Branch, we encouraged them 
in their daily dealings with departments to urge the departments 
to elevate the importance of the bilingualism criterion, but 
they believed it was not up to them to interfere, in this 


manner o 


The Civil Service Commission's attitude is negative 
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in the sense that while it is doing everything in 
to encourage bilingualism and biculturalism, it hesitates to 
take the initiative with departments for joint planning. In 
the field of recruitment, we would strongly suggest that the 
dynamic leadership, the initiative necessary to stimulate 
French-Canadian intake be lodged in the federal departments 
rather than in the Civil Service Commission or in any other 
central service such as the Manpower and Immigration 


department. 
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Courses of Action Contributing to the 


Bicultural Environment of the Public Service 


We have previously described the attempts of the 
departments and agencies to grapple with the problem of 
providing French Canadians with a more congenial working 
environment. Essentially, the bilingualism and biculturalism 
goal of the Public Service is characterized by a desire to 
have French Canadians participate fully in public life without 
having to sacrifice their own language and culture on the job. 
As well as the broad gauge approach of the experimental 
courses of action, a fundamental change in public adminis- 
tration styles and attitudes is absolutely essential for 
adapting to the needs of bilingualism and biculturalisn. 

This conclusion is, in fact, the central finding of the 
Action Research project and is more thoroughly treated in 
another section.” 
courses of action which we would recommend as possible means 
of effecting this change. Such courses of action, designed 
to condition the climate of the Public Service, are only 
examples of the eceoees with which departments should 


approaching such a bagic problem. 


11 See chapter ¥. 
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Training 





Sensitivity training is designed to alert the indi- 
vidual to the nature of his environment and his relation 
to it. It has been used by major business firms for many 
years, for purposes of management development. In the 
Province of Quebec the bicultural aspect has been stressed. 
The notion of applying this type of program to bilingualism 
and biculturalism in the Public Service first arose ina 
general way in the proposal to have "orientation sessions" 


in the differences between the two cultures. 


One department reached the point of considering the 
possibility of acutally applying a sensitivity training 
program with its own senior staff. It is a complicated and 
controversial step and the strategy of introducing such a 


program must be worked out carefully. At least one other 


department has applied the program at lower administrative 


levels, but not in the bilingual and bicultural context. 
Sensitivity training may be viewed as a rather drastic 


step in bilingual and bicultural orientation, but it may aise 
be the kind of process which is necessary to change Public 
Service attitudes. In effect, it represents an adjustment 

at a forced pace. Since present conditions require such a 
change at the senior levels of the Public Service, sensitivity 


training should be given serious consideration. 
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(xv } Cultural Relations Program 


The type of orientation course of action which involves 

French movies, seminars, discussion groups, etc. {a popular 
suggestion) is certainly worthwhile and could be considered 

as a mild form of sensitivity training. Like anything else, 
though, such a program needs to be organized and we did not 
observe more than isolated efforts of this kind in the 
departments. A B.P.Q. or some other suitable officer could 

be responsible for a comprehensive program of this nature, 
including weekend trips to Quebec and other ingenious ways 


of acquainting public servants with modern French Canada. 


(xvi) Reception of French-Canadian Recruits 

Perhaps there should be some emphasis on the 
initiation of French Canadians to the Ottawa environment. 

An orientation program to the city and its inhabitants might 
facilitate the adjustment of French Canadians to an 
atmosphere perhaps quite unlike their own. 

The orientation of French-Canadian recruits to the 
working habits of the federal bureaucracy should not 
simply to chance so that they have to fend for themselves 
from the beginning or be "shown the ropes" by fellow 
French Canadians. An effort should be made to integrate 


them into the federal government office routine. After a 
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to 


short time at work, perhaps one or more groups sesslo 
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oie 
could be held ‘to discuss the cultural difference of the two 


groups as manifested by their different working styles. 


——— — — 


Another cçourse of action which departmental officers 
are apt to mention frequently is the possibility of arranging 
an exchange program between the Quebec provincial government 
and the federal government. Although this idea is sound in 
theory, it has a very limited future for the practical 
difficulties involved would inhibit any large-scale swapping 


of personnel . 


However, any exchange of officers at an intermediate 


or senior level would have a number of beneficial effects. 


ig 


The English-Canadian federal employee would personally profit 


from his experience as well as being in a position te inform 


his colleagues about the Quebec Public Service. Likewise 


a competent French-Canadian provincial official in 


understanding of French Canadians as public servants. 
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Evaluation of Language Training and Selected 





the problem of bilingualism and biculturalism. Therefore, as 


a preface to possible courses of action in this ares, we 
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evaluate the efforts already undertaken by the government. 
From our own interaction with the Public Service, we feel 
in a position to comment on the organization of language 


training . 


approach in language training 





a) Blanket 





The language training system in the Public Service is 
very narrowly based, for only one course, the Voix et Images 


de France, is offered by the C.S.C. All public servants who 


wish to benefit from government-sponsored language training 
are obliged to enroll in this V.1.F. course since there are 
no alternative courses. (A "Canadian* version is under 


preparation). 


At present, it is the C.8.C.*s policy simply to expand 
these facilities and continue to rely on variants of the 
Vol.F. method. In effect, the system can be conceived as 
equivalent to a mass production plant; public servants are 
fed into the process at one end and are supposed to come 
out the other as bilingual products of various degrees. 

The operation becomes more efficient with each additional 


school, since the cost per student processed falls. 


The CSC initially tested the V.I.F. method with 32 
students, but decided to adopt the V.I.F. system before the 


results of these first students could be properly evaluated 
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by actual Public Service experience. In effect, then, the 
C.S.C. is really continuing to experiment with this method, 


only now on an enormous scale. 


b)} Experimentation and course diversification 

It is our contention that greater experimentation 
should have taken place, and indeed should now be taking 
place in the field of language training. The V.1l.F. system 
may be excellent for certain situations and cases, and should 
be used. However, it is only one of many methods used to teach 
French. The C.S.C. should develop a series of courses which 
suit a variety of circumstances and needs of individuals and 


departments. 


Our emphasis on experimentation and course diversi- 





fication is based on the existence of ex 
all positions require the same standard level of Fre 

for the public servant to operate effectively. We have been 
made very aware of the different requirements articulated 

by the departments and agencies in which Action Research has 
operated. By offering variants of a blanket course to all 
public servants, the C.S.C. is suggesting that all students 
should be brought along the same path, no matter what 
functions they fulfil in the department, and no matter what 


are their personal linguistic potentialities. 
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As a specific example of special language training 


needs, let us mention the case of a certain Assistant Dep 
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Minister currently enrolled in the half-day course. His 
work and that of the whole branch is suffering from his 
absence from the office while he is away on the course. Would 
it not possibly be more efficient to send a language teacher 
to his office 2 hours per day for individual lessons? In 
this way, he would progress as fast as his classmates, but 
be able to perform much better at the office. Perhaps he 
should be sent to the Berlitz School in Morin Heights for 

a few one-week periods to acquire the same ability as six 
months of half-day courses. We do not claim to know which 
particular course would be most suitable in this case, but 
we feel that there should be a set of options, and that 
language training should be operated on a more experimental 


and flexible basis. 
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Economic cost of language training 


If we examine the V.I.F. method in terms of its cost 
to the Government, we begin to realize the importance of 
sound decision-making in the language training sector. The 
total sum allotted to the administration of these V.I.F. 
schools is high but reasonable when quoted in terms of cost 
per student. In terms of productivity, this factor is very 
important. Departments and agencies are constantly 


complaining that efficiency is seriously affected when 
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employees are off learning another language. Many key 
officials simply cannot be replaced and are therefore not 
released to attend classes. The cost of language training 
would be much more realistically determined if the student's 


salary and overheads were also included in the computation. 


There is an additional wastage factor. Departmental 
"deadwood" is often shipped off to the language training 
courses, for the better public servants are just too busy. 

If the system was more economical in time, and custom made 
to optimize individual performance, then these more qualified 


people would be more able to free themselves for the courses. 


d) Effects of excess centralization 

Jurisdiction in the field of language training is 
slipping into the hands of the Civil Service Commission. The 
principle of complete centralization of language training 
authority is sound, for the wastage of departmental experi- 
mentation is eliminated. Indeed, departments display a 
poor record of attempting language training on their own. 
The C.S.C. can extend its "professional™® service rather than 
leave it in the hands of the "non-professional" departments. 
But it is very possible that this consolidation of authority 
which is a traditional bureaucratic response to a problem 
of this kind, will inhibit departments from taking positive 


steps to complement orthodox language training methods. 
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The CSG has only one follow-up measure to its 
courses = more courses. Under the present circumstances where 
the’.C.S.C. is supreme in the field of language training, 
some departments cannot even obtain funds from the Treasury 
Board, even to buy a tape recorder to be used for language 
practice. Now, it is possible that departmental initiatives 
in complementary measures might increase the effectiveness 


of language training. 


In addition, a department's desire to experiment 
with post-course instruction represents a healthy attitude 
on the part of its senior officers. Some departments are 
quite content to leave language training matters completely 
in the hands of the service agency. They expect returning 
students to have "learned" French, and do not view the 
acquisition of this skill as a continuing process. The 
centralized system of the C.5S.C. fosters this attitude, 
instead of encouraging departments to view language training 
as a continuing process. Linguistic progress is being sacri- 


ficed to administrative convenience or "efficiency". 


Evaluation of Departmental Thinking vis-a-vis 


Language Training and the C.S.C. 
Initially, the federal departments appear to have 


e) 





responded quite well to the C-S-C.s call for students. 
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When graduates of at least one "degré" began to 
re-enter the Public Service, the departments first became 
aware of the results. It became quite apparent that stu- 
dents did not become fluent in the second language after 
a few months of courses. We suspect that some dissatis-~ 
faction with the results was inevitable, no matter what 
method was used to teach French, for there is no magic way 
of learning French. Departments expressed disappointment 
at the effectiveness of the course, and considered it in- 
efficient that so many man-hours were spent without showing 


a great improvement in language ability. 


However, departments continue to cooperate with 
the €C.S.C. to the extent of releasing their employees for 
language training. They do this even though the begin to 
doubt the effectiveness of the course. Whatever the 
individual feelings of the department concerned, it must 
use the system imposed on the Public Service. The following 
two quotes, the first from an internal bilingualism and bi- 
culturalism repert and the second from a letter to the Royal 
Commission, illustrate this feeling of forced participation. 
*It should be planned, for example, to fit all 


willing employees into a4 language training 
course within a maximum of 5 years no matter 


what the administrative hardships of releasing 
staff ."12 


nm, other levels... would have to fit in with 
the main government plan.” 


ie Italics ours. 
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It does not matter whether the C.S.C. can give 
good answers to the criticism of departments. The some- 
times incoherent questioning directed at us by the depart- 
ments represents a desire to increase the effectiveness 
and efficiency of language training. Some are in the more 
advanced stages of organizing a rational plan for sending 
employees to language training, while others are still 
groping with this complex administrative problem. As they 
become more knowledgeable about language instruction and 
more conscious of their own needs, departments will become 
less willing to rely totally on the V.I.F. system, (or the 
new "Canadian" system, based largely on V.1.F. principles, 
which is in the making). The principal theme which emanates 
from our discussions with the departments and agencies, is 
that a combination of greater departmental initiative and 
C.5.G. flexibility must be forthcoming. In addition, the 
C.S5S.C. will have to develop a new relationship with its 
clients =- the departments -- if it is to begin to serve 
them. That is, an aggressive program of joint planning 
with each department of its own specific needs. Flanning 
strategy 1-B (See Appendices II and III) is a way to do 


this. 
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(xviii) Receptive Language Training (R.L.T.) 

The C.S.C. language training system is designed 
to teach French so that a significant number of public 
servants may become fully bilingual. This ambitious goal 
requires a Herculean effort on the part of the individuals 
who are taking the course. Some departments have expressed 
their desire for a more realistic and functional language 
training course. This desire can be illustrated by recep- 
tive language training. After numerous consultations with 
the Commission's linguists and with the departments which 
became interested in the concept, we can give a rough des- 


Kies : J 
cription of a possible R.L.T. course. 


Receptive language training simply means 4 course 
in which the emphasis is place on developing written or 
oral comprehension of another language. Learning a lan- 
guage involves acquiring some or all of four basic skills, 
namely: the ability tc speak, to understand, to write, 
and to read. The teaching of the passive skills, reading 


and listening, may be termed receptive language training. 


A course developed on the basis ef this concept 
could be oriented towards one passive skill or the other, 
depending on the needs of the department. It would not be 
compartmentalized to the extent that one skill would be 
i 2 2 ry & aw bP * 

“For a more detailed outline of a R.L.T. see Action Research 
working papers. 
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taught to the exclusion of the others. Indeed, it is 
recommended that a second skill receive some attention as 
the reinforcement of the primary one. For example, if 
the principal objective is to enable public servants to 
understand spoken French, students in a4 course would be 
also given a fair amount of instruction and practice in 
reading. Since the development of this course would in- 
volve the breaking of new ground in the language training 
field, a first-rate linguist would be essential to do the 


necessary research in the preparation of the course. 


The concept of receptive language training evolved 
because of the widely disparate needs as expressed to us 
by several departments (seven in all expressed interest). 
No two departments have shown a desire for exactly the 
Same course. Some departments became interested in the 
advantages of concentrating on receptive skills, but each 
one exhibited a significant variation in emphasis. Re-~ 
ceptive language training represents a synthesis of similar 
desires, and we would not suggest that it applied throughout 
the entire Public Service, However, it is one example of 
the type of course which could be offered by the C.5.0. 2° 
à language training centre. If language training remains 
in the hands of the €.S.C. it should develop a portfolio 


of language courses, so that students would not be obliged 
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to enroll in a variant of the one standard course. The 
fact that it will initially cost more per capita must be 
accepted although if salary, overheads, and lost per— 
formance of regular duties of students are included in the 
accounting, the cost differential lessens. The approach 
requires an experimental, enquiring posture on the part of 
the C.S.CG. This posture is now evident by its absence. 

The €.S.C. and its experts "know" as was evidenced by their 
bored but decisive rejection of R.L.T. as a concept when we 


put it to them for consideration. 


(xix) Selection of Students for Language Training 


Departments which participate in the C.5.C. lan- 
guage training system are confronted with a delicate 
administrative procedure =- how to choose students from 
the ranks of the volunteers. Departments are facing the 
problem with varying degrees of concern, but there is a 
growing awareness of its special nature. At the moment, 
there is an unfortunate tendency on the part of depart- 
ments to select prospective students according to their 
availability. Clearly a mechanism must be developed to 
select the students on the basis of natural ability, po- 
tential for promotion, and opportunity to use the second 


language. 
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As the situation now stands, it is the responsi- 
bility of the departments to decide who can apply for 
language training, and in what order. The language 
schools must accept the candidates selected although they 
are responsible for the assignment of students to certain 
class levels. The C.S.C. would prefer to handle the se— 
lection of students as well, thus increasing the overall 


control of the operation. 


If this additional control gravitates towards the 
¢C.S.C., then it is possible that the language schools will 
be even more out of touch with department needs. In our 
discussions with the departments, we have concluded that 
departmental officials should have the last word as to who 
should be released for language training. Therefore, it 
might be better to think in terms of some joint system 


of selecting and placing students. 


(xx) Language training for new recruits 


This course of action is another one of those often 





suggested by senior officials. As their reasoning goes, 
there would be no great dislocation or complication in the 
department since new recruits have only light duties. They 
are young and often just out of university; therefore, it 
is the best time to send them off to language training 


classes. 
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On the other hand, some senior officers maintain 
that junior officers want to identify themselves with 
the department and their work as soon as possible. Also, 
graduating students might resent being sent back to school 


just when they think they have finally finished. 


In the face of the pros and cons of this issue, 
there are only two departments to our knowledge in the 
Public Service which have a definite policy of sending new 
recruits to the C.5.C. schools. We do no necessarily re- 
commend it as a policy for all departments, but it would 
be useful if careers were planned to include language 
training at some early point. This planning should commit 
a department to program language training for recruits as 
a matter of course. It may be the initial organizational 
step necessary to make departments gear themselves to 


future bilingual capacity. 


(xxi)  Post-course posting 

Another element in the planning process for languaszs 
training is the opportunity to use the second language later. 
Ideally, all course participants should be assigned to po- 
sitions in Ottawa, the regional offices, or even abroad, 
where they will be forced to practice what they have just 


learned. A number of departments suggested this possibility, 
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but we have no evidence as yet that language training is 


being linked to career planning. 


It is impossible to organize careers in such a 
way that all students could be placed in a milieu where 
the second language prevails. However, we believe that 
departments should consider this factor in a systematic 


way. 


(xxii) Supernumerary positions 


Supernumerary positions, or in Public Service jargon, 
"double banking", refers to the necessity of adding positions 
to the basic establishments in order to be in a position to 
release public servants for language training. It is a 
notion which arose principally during discussions on lan- 
guage training, but applies to any training course involving 


a substantial amount of working time. 


The common Public Service excuse for inaction is 
lack of time or staff. To carry out a full bilingualism 
and biculturalism program, much of the employees’ time is 
required, while the normal demands on the department, of 
course, do not cease. Therefore, many senior officials 
feel that before the Government can really be serious about 


bilingualism and biculturalism, it must establish a policy 
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of increasing personnel to offset the time lost in lan- 
guage training and other bilingualism and biculturalism 


activities. 


The question of supernumeraries is not a deéepart- 
mental decision, but a cabinet one, and we would recommend 
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that it be given consideration. 


(xxiii) Senior level example 

In order to encourage the learning of French among 
the middle and lower echelons of the Public Service, senior 
personnel should set the pace. The senior public servants 
should make a point of actually using French at work as 
much as possible. In addition, they should participate 
in departmental activities designed to promote the practice 
of French. By such overt demonstration of a real desire to 
learn French, the lower levels will follow this lead. 
Senior level involvement in any bilingualism and bicul- 
turalism course of action is not something which can be 


fobbed off on surbordinates. 


(xxiv) Integral bilingualism 
This notion refers to the simultaneous written use 
of both languages. In recent years, there has been a great 


increase in the use of bilingual letterheads, forms, signs, 








1 Ree Ti a 
One department did include these extra positions in its 
last estimates, but was turned down by the Treasury Board. 
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files, labels, leading to the much maligned "accomplishment" 
of bilingual cheques. We endorse this progress and urge 
its continuation. The systematic completion of full in- 
tegral bilingualism should be a Government policy, but must 
be organized by departments individually. They must them- 
selves establish some sort of priority list to accomplish 
this goal over a specific time period. We suggest that 
departments first begin with the most obvious occasions 


where unilingualism can be needlessly insulting. 


For lengthy material which involve. a great deal of 
translation, we would again recommend an incremental policy. 
At first, English office manuals could be given a French 
preface or introduction. Summaries of some documents could 
be useful (even for the English Canadians who might prefer 
the shorter French version). Bilingual specifications and 
contracts represent a problem of a different magnitude. 

Two agencies regard it as especially troublesome, and no 


satisfactory solution has thus far been found. 


(xxv) Translation priority 


From what we are led to believe, the Translation 
Bureau has not been able to establish an effective priori:y 
system for translating material submitted by the depart- 


ments. Several senior officials complained that they had 
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no such service in their own departments, and that someone 


should be responsible for it. 


The agency which hired a "Coordinator of Trans- 
lation" intends to use this officer in part for this purpose. 
We recommend that departments with substantial workloads in 
translation investigate the manner in which their own trans- 
lation is being done and create a mechanism to establish 
priority levels. This is, of course, a meaningless proposal 


unless an executive linguist or similar liaison is set up. 


(xxvi) Translation decentralization 

From our discussion with departments, we feel that 
more effective translation could be achieved if operated 
on a more decentralized basis. It appears that most agencies 
would profit from having more translators in close proximity 
to their operations. In this way, more translators could 
develop competence in the area of specialization of the 
agency. Departments should have the option to engage out- 
side translators for certain work, and do certain transiatirg 
with their own staff. This could be done under an executive 
linguist. The Translation Bureau should maintain its func- 
tions intact, but a little competition and innovation by 
the department should give it a new and healthy incentive. 


Furthermore the use of outside translation services would 
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help develop that essential industry in Canada, and also 
provide facilities for peak load work. The importance of 
departmental responsibility and initiative hold here as 


with language training. 


The Translation Bureau should be given the resources 
to build up a body of expertise in the major areas of govern- 
ment activity more than it has been able to do. And an 
increase in the physical placement of translation within 
each department and involvement with its work would also 
help develop experts in certain fields. The status of 
translations must be drastically raised, with much higher 
Salary scales. This would the crisis of lack of personnel 
in short order, attracting staff from abroad, and students 
into the field. Without this, decentralization or any other 


strategy is not worth considering. 


(xxvii) French Correspondence Writers 
There appears to be a need for a position somewhere 
between a translator and a secretary. Correspondence with 


the French public and greater use of French in directives 


ase] 


and correspondence with Quebec regional offices, is puttin 
increased pressure on translation services. There should 
be a method whereby English Canadians could give the required 
information directly to a French writer in the office, who 


would then compose the original communication in French. 
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Bright secretaries, clerks, students and others 
who show a flair for French composition might be assigned 
such work. Translation would be avoided, and French- 
Canadian personnel would not be saddled with this extra 


chore. 


(xxviii) French Editorial Boards 

Some departments would like to take steps to 
reduce the amount of poor French material sent out to the 
public. A suitable mechanism within a department might be 
the establishment of a French editorial board which would 
have the last word on this material. Such a possibility 
might also be viewed in the context of several of the more 
technical departments collaborating together. The boards 
might be made up of both full-time public servants and 


part-time appointees. 


(xxix) Inter-Departmental Linguistic Communication 


There should be some investigation into the possi- 
bility of exchanging vocabulary, terminology and other 
useful information within the Public Service. The Trans- 
lation Bureau has a small terminology section, but depart- 


ments have shown a desire to supplement this research by 


: 
compiling vocabularies in their own particular areas.~? 


*?one department has undertaken a pilot project to assemble 

a lexicon of terminology for one of its branches. Other 
departments are less enthusiastic, and feel that the English 
terms are difficult enough in themselves to master, or that 
it is society's responsibility to search for the correct 
French terms and not that of any individual department. 
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(xxx) Author's Language Policy 

An “author's® language" policy, where it is 
expected that everyone will employ the language with which 
he is most familiar, is a very popular notion. Some Ottawa 
departments have established part of the concept as a matter 
of policy - French-Canadians can write in French if they 
please. However, very few as a rule actually do so in 
practice, since it leads to possible delays and misunder- 
standing. We have been led to believe, though, that all 
five of the non-civil service government agencies involved 
in Action Research have been able to adopt this policy. They 
claim that for the most part, written material can be pre- 


pared in French and understood throughout the agency. 


The author's language policy in one-to-one conver- 
sations is very awkward and only practiced in isolated cases. 
However, it appears to operate satisfactorily in fairly for- 
malized meetings. As the comprehension of the English 
Canadians for French grows, this type of bilingual meeting 


should occur more frequently. 


A final aspect of the author's language policy 
concerns telephone conversations. A caller normally adopts 
the language in which the telephone is answered. In the 


Federal Public Service in Ottawa, the telephone is almost 


— a * ue * a * 


Liv 
ant 





abt — — Astorea o⸗ bend vase noni aces ie 
ile ‘ude raion — og bel used ava 9M — J 
ten Rowtik: — \SaRerTOTOR vobries: fiyte-noa edt ec Mh te ovit J 


a? —— 


—* — ahte —— ee elds need aves doaseaea ao tass ni | 





amar 


Mey Sd nd Le taetom eds tw — —9c etl? tok ⸗ea⸗ mise ; 
, yore ots — bootexsbau bra donot nt — 


— ot ahve ‘ak yolfoq —R —RX eat Hy | 

Maes bevelowk G2 benkdeety gcao bas brewiws yew et —R 
An qhose. mt yi brpama Tale ue —— exaeqqs ot eaten : 
detiow ra — te sutenpter@noy: edt BA _“seyatsoen bent Lem | 

aa! feom feugatttd ‘to pqyt widgs (Sua doneat xot panthsaed 
ear erom W390 bivode ) 


YakLoa agnsaestal et peaind * rtd awl — teat?’ ie Moule 
pivehe ‘olisersoa galise A Saneitae 29 vto⸗ꝰ ortbdge ley — 
os at sberoweda at efodgeled any do tw nk egeugasl oft 
swdtite' ot gnoriquies anit — hind Pee otidet ‘Letebet 


ean 
a>» @ @ — 


mas ae : 
_ us 7 a N 
4 


i. 7 —_— 4 7 i 


invariably answered in English. But if the telephone were 
answered in a bilingual way by a respondent who is bilingual, 
or even in French if the respondent’s mother tongue is 
French, then a French-speaking person would know that he 
could use his own language. In addition, the English- 
speaking person might be more inclined to practice his 
French if he knew that he was talking to a French-speaker. 
This practice might slow down communication somewhat, but 


it might increase the use of French in Ottawa. 
LE Conclusion 


The process of Action Research uncovered a great 
many other possible courses of action. Those above were 
selected for their illustrative qualities as well as for 
what we consider their feasibility. In themselves, they 
are not significant. When developed in a program of 
mutually supporting courses of action, they have some value. 
If given further momentum by a centrally located task force 
to spark policy leadership, stimulus, sanction and co- 
ordination, they can really begin to make progress. But 
without the parallel implementation of more fundamental 


proposals such as those outlined in Chapter V, we recommend 
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that courses of action of this limited type be discarded 
as mere palliatives designed to calm and fool French 
Canada. If more fundamental steps are not taken, we 
suggest that the Federal Public Service can never achieve 
a degree of bilingualism or biculturalism which could be 


acceptable to French Canada. 
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